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ambia, a country with a population of slightly over 10 million inhabitants, has an economy 
that is historically dependent on copper mining. The country’s fortunes declined 
significantly during the mid-1970s as a result of a number of factors that included such 

external shocks as the post-1974 rise in oil prices and decline in copper prices. The country’s 
failure to adjust its policies in response to the economic decline worsened the situation. Foreign 
borrowing was increased to sustain the same level of standard of living of the average Zambian. 
Although there was recognition of the importance of diversifying the economy away from copper 
mining, the preferred option of import substitution industrialisation that was import-dependant 
was evidently inadequate to contain the declining economic record. This strategy encouraged 
firms, both local and foreign, to target their products towards the domestic market in a policy 
environment that did little to promote export activity. The entry of highly competitive consumer 
imports from the mid-1980s, supported by liberalisation policies under World Bank and IMF-
funded Structural Adjustment Programme (SAP) that was initially put in place in late 1985, 
revealed for the first time how inappropriate the country’s development strategy has been as the 
country continued since then to face unprecedented rise in unemployment as uncompetitive 
domestic firms shaded off labour.  
 
This report examines agricultural intensification (i.e. increased area productivity) in Zambia and 
the factors that drive it. It is assumed that intensification is realised when the output per labour 
unit gets higher. To a considerable extent, agricultural intensification is dependant on the relative 
prices of inputs and of output, a phenomenon that underscores the primacy of economic policy to 
the extent that producers, when exposed to an economic stimulus, would respond positively. 
Thus, when economic conditions and policies indicate to producers that it would be profitable to 
intensify, they would respond accordingly. What this entails is that a number of economic and 
political variables do ultimately matter in a farmer’s decision whether to intensify or not. Price 
policies, investments in infrastructure, and access to technology are all factors that influence 
intensification-induced productivity. At the methodological level, while the micro-level analysis 
in this study aims to capture the process of intensification at farm, village and regional level, this 
macro-level one, on the other hand, looks at the political and economic preconditions for 
intensification.  
 
Against the above background, this macro-level study aims to, firstly, describe the policy 
evolution during the pre-SAP period, SAP period, and post-SAP period. Secondly, the study aims 
to reveal the results of the Zambian government policies at both the macro and agricultural sector 
level as well as, lastly, explain how the results came about and the conclusions that could be 
derived from the experience. In short, the study attempts to describe the preconditions for 
government policies; examine the policy processes; and critically review the results. Figure 1 
summarises the processes that shall guide the analysis in this report. 
 
Against the above background, a number of questions could be raised to guide the analysis. To 
what extent, for example, has Zambia’s food production and national food self-sufficiency been 
conditioned by successive government policies over the years since political independence in 
1964 and how has agricultural intensification been enhanced by the successive macro and sectoral 
policy regimes in the country? Has there been past evidence on cultivated area expansion and 
improved yields that could be attributed to intensification and technological change? Have the 
country’s agro-ecological zones facilitated or hindered enhanced agricultural production, in  

Z 
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Figure 1: Logical Framework for Policy Studies 
 

 
 
general, and food security, in particular. This Report attempts to answer these questions in an 
effort to show how policy preconditions (e.g. food self-sufficiency/food security, policy reforms, 
and the government’s resource allocation pattern) have resulted in policy processes that are 
conducive to agricultural intensification.  
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Chapter One 

����������	�
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Policy Preconditions 




 

1.1 Macro-Level Picture 
1. Zambia is abundantly endowed with resources that are required to stimulate agricultural and 
rural development, in general, and poverty reduction, in particular. About 35 percent of water 
resources of Southern Africa are in Zambia. The country has a landmass area of approximately 
752,000 square kilometres of which 12 percent is suitable for arable use. However, only about 14 
percent of the arable land is presently cultivated. The country has a good climate, abundant arable 
land, labour and plenty of water resources. Although there is only one growing season each year, 
most parts of the country receive adequate rainfall for the production of arable crops. 
Approximately 48 million hectares could be considered suitable for agricultural purposes. Large 
parts of this, while subject to some limitations, have the capacity to produce a variety of arable 
crops on a sustainable basis. The rest, although not well-suited to crop production, is quite 
suitable for tree crops and for grazing. And water supplies are sufficient to permit irrigation 
during the dry season in some of those areas that are suitable for crop production. Zambia’s 
natural resources, thus, make the country reasonably well-suited to agricultural production, in 
general, and agricultural intensification, in particular. 
 
2. At independence in 1964, Zambia’s rich mineral resources were well developed and during the 
first ten years, world market conditions were generally favourable.  During this period, the pattern 
of government expenditure actually reflected the country’s steady export receipts from copper, 
the country’s main earner of export receipts. The major decline in copper prices in 1974 marked 
the beginning of Zambia’s protracted economic decline. Between 1974 and 1988, for example, 
the country’s foreign exchange earnings from metal products fell by 23 percent.  Copper 
production also declined steadily from 1978.  This was largely due to the increase in overburden 
to ore ratios in the open-pit mining, in addition to the difficulty in accessing mineral deposits.  
Besides, both inadequate foreign exchange earnings and accelerating domestic inflation barred 
the strategic mining companies from reinvesting in spares and maintenance that was needed to 
sustain output levels.   
 
3. It is noteworthy that the current account during this period was adversely affected by external 
shocks that came in quick succession, first in 1973 when the price of oil quadrupled and next in 
1974 when copper prices declined considerably. For a country that depended on this product for 
more than 90 percent of its export revenue at the time, the economy experienced severe 
difficulties in adjusting to the sudden shocks and by 1975, Zambia was faced with a sharp decline 
in government revenue as well as an escalation in the balance of payments and budget deficits. 
 
4. Perhaps the major weakness of economic condition in Zambia during the early period prior to 
the World Bank and IMF-supported Structural Adjustment Programme(SAP) was the 
government’s failure to diversify the country’s export base away from the declining copper 
sector.  The government’s efforts to develop the agricultural sector in a bid to offset the damage 
caused by the declining mining industry was not rewarded due to a host of constraints emanating 
mainly from its own crippling policies that included a single channel marketing system; fixed 
agricultural producer prices, including that of maize (the staple crop); regulated road haulage 
rates; marketing and consumer subsidies in the maize area; etc (see Chapter Two for details). 
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Under such conditions, trade in agricultural products maintained its relative insignificance in 
Zambia’s total export receipts and positive fluctuations that were registered during this period 
were largely a function of movements in international commodity prices. 
 
5. Another aspect of the pre-SAP external sector in Zambia concerned the shortcomings in the 
government’s foreign exchange management system at the time when the balance of payments 
crisis took shape.  During this period, the state failed to recognise the exchange rate as an 
important instrument of balance of payments management.  This was presumably because of the 
assumption that devaluing the local currency would merely increase inflation without a 
corresponding improvement in the country’s balance of payments situation.  Consequently, the 
government opted to ignore market signals and instead administratively maintained an overvalued 
exchange rate that fuelled excess demand.  By 1984, for example, the price of US dollars was 
going at a rate that was about one third lower than what the market was willing to offer.  This 
development resulted in the deepening of the foreign exchange crisis in an economic regime that 
possessed an in-built bias in favour of the state sector in its highly selective and discriminatory 
system of foreign exchange rationing. 

1.2 The Position of Agriculture 
6. Zambia’s potential to grow a wide variety of crops and to rear livestock is enormous. The 
agricultural sector’s average annual growth rate during the pre-SAP period was approximately 2.5 
percent, which was well below the population growth rate of 3.2 percent during that period.  
Consequently, Zambia was unable to become self-sufficient in this strategic crop, a phenomenon 
that made the country a net importer of food.  For example, during the pre-SAP period, Zambia’s 
food imports averaged about 10 percent of the total imports value while agricultural exports, 
accounted for largely by tobacco, stood at less than 2 percent of the country’s export receipts. 
 
7. During the 1970s and much of the 1980s, agricultural products’ production levels fluctuated 
considerably and this was due to a host of reasons that included uneconomical prices paid to the 
farmers; poor rainfall patterns; and inefficient marketing systems. Increased maize production 
during this period was achieved at the expense of other food crops given the government’s 
supportive bias in favour of the staple crop. The SAP period told a similar story since the 
noticeable gains in agricultural output during the 1980s and early 1990s, as the Ministry of 
Agriculture lamented, “... were primarily the result of land area expansion, with little growth in 
productivity; furthermore, taking population growth into account, per capita food production 
declined.  Additionally, the gains realised were achieved at a very high cost to government and 
there was little growth in agricultural exports.  Finally, the farmers who achieved these 
production increases have little to show for their achievement.”1  
 
8. The problem in the agricultural sector began to grow in the late 1970s as the impact of the 
world recession upon the Zambian economy intensified.  Since the country had made little 
progress towards diversifying its economy away form mining, when the copper price was halved 
in seven months in 1974-75, and continued to fall in real terms for a further eight years, there 
were serious repercussions throughout the economy, and the agricultural sector was not spared.  
The drastic decline in the profitability of the copper mines, which had provided almost half of 
government revenue in the early 1970s, led to a major cutback in government expenditure and to 
a series of government cash-flow difficulties across the board.  Similarly, the reduction in 
overseas earnings from copper, which had provided 94 percent of the country’s export, let to a 
persistent and devastating shortage of foreign exchange.  
                                                           
1 GRZ/Ministry of Agriculture, Food and Fisheries (1992), A Framework for Agricultural policies to the year 
2000 and beyond, Lusaka, December, mimeo. 
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9. The situation above impinged upon agriculture in a number of important ways.  The reduced 
government budget let to a decline in the quality of support services to farmers.  Extension staff 
became less mobile and, thus, less supportive of farmers in the field. Similarly, Farmer Training 
Centres’ operations were significantly curtailed. Veterinary services also deteriorated and the 
tsetse fly control measures in the areas prone to this almost collapsed.  Government cash-flow 
problem also witnessed difficulties in the government’s capacity to pay farmers for their produce 
while controlled producers prices were not adjusted in line with production costs as a result of the 
government’s declining capacity to sustain subsidies on urban consumers.  Agricultural credit 
also suffered form the government fiscal squeeze in spite of rising demand for this. Furthermore, 
the timely availability of fertiliser became a major problem as the foreign exchange needed to 
import this largely imported agricultural input slowly dried up. A shortage of machinery spare 
parts in the country significantly affected large-scale commercial farmers’ productivity. 

10. The above deteriorating conditions resulted in a progressive decline in marketed maize 
production during much of the period from 1976 until 1980.  This saw Zambia move from a food 
surplus nation to a food importer, necessitating more subsidies to maintain the low urban food 
prices. Consequently, the country found itself in 1980 spending 19 percent of the government 
revenue on agricultural subsidies, and 10 percent of its foreign exchange on food imports, a 
highly intolerable situation in a country with serious foreign exchange difficulties.  

11. The circumstances within which agricultural policies had to operate were worsened by the 
Unilateral Declaration of Independence (UDI) in Rhodesia and the international transport 
difficulties that this development caused; the oil crisis; and the world recession.  Internally, the 
lack of experienced manpower within the public service proved to be a problem especially at 
policy-making and policy-implementing levels.  These difficulties were further exacerbated by 
the lack of government commitment to the support of agriculture, which was exhibited by the 
under-spending of the sector. 

1.3 Agro-ecological zones and Demographic Conditions 
12. Apart from the conditions discussed above, conditions in the agricultural sector have also 
been conditioned by the agro-economic conditions and the country’s demographic conditions. 
Zambia is divided into 36 agro-ecological zones which are further grouped in three main zones, 
mainly on the basis of rainfall. Zone I is characterised by low rainfall, short growing season, high 
temperatures during the growing season, and a high risk of drought. Zone III is characterised by 
high rainfall, long growing season, low probability of drought, and cooler temperatures during the 
growing season. Zone II falls in between Zones I and III for most climatic variables. There are 
great variations in the agro-ecological features (rainfall, elevation, mean temperatures, vegetation 
and soils) of the three zones and within zones themselves.  The varied nature of these 
environmental variables makes it possible to grow a wide range of crops throughout the country. 
Table 1 gives the locations of Zambia’s agro-ecological zones. 
 
13. In their natural state, most Zambian soils were covered by woodland but some were heavily 
forested while some, especially in the Western plains, were grasslands. In general, Zone III had a 
higher coverage of forest because of the higher rainfall. While this necessitated a large investment 
in land clearing, the gently undulating topography made much of the land suitable to farming. 
However, high levels of acidity due to leaching constrain crop production in Zone III and parts of 
Zone II. Even within the three major climatic Zones, there is enough variability in soils and 
climate to make some areas much better suited to certain crops than to others. For example, 
tobacco and cotton do well in the Southern part of Zone II while maize is better-suited to those 
Northerly parts of Zone II with loam and clay-loam soils. In the Western regions, Kalahari sands 
cover the degraded, more heavily textured soils. This, in combination with rainfall patterns, 
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substantially reduces the capacity for arable crops. Here, Zones I and II are largely grasslands in 
their natural state and mainly suitable for cattle production. 
 

14. Year-to-year variability in rainfall has been important in 
determining crop output in most parts of the country. 
Perhaps the biggest constraint to smallholder production vis-
à-vis agricultural diversification-cum-intensification is the 
vulnerability of production to variations in the climatic 
conditions. Disastrous yields have been obtained from the 
recurrent droughts particularly in the southern parts of the 
country. Added to this is the decline in the soil fertility in the 
areas which have been historically the most productive due 
to constant cultivation and over-application of fertiliser. This 
is mostly pronounced in Zones I and II which in recent years 
have been severely affected by persistent droughts. Poor 
rainfall and unsustainable farming methods in Zone I and II 
have meant that Zone III has increasingly become relatively 
more reliable in agricultural production. Table 2 gives the 
climatic characteristics of Zambia’s three major agro-
ecological zones. 

 
Table 2: Climatic characteristics of Zambia’s three major agro-ecological zones. 

 
 

Zone 
Average 
Rainfall 

(mm/year) 

Elevation 
(meters) 

Growing 
Season 
(days) 

Risk of 
Drought 

Occurrence of 
Frost in Dry 

Season 

Min. Monthly 
Temperature 
(Dec - Feb) 

 
I 

less than 
800mm 

300 - 900; 
900 - 1,200 

 
80 - 129 

Medium to High Risk on Plateau 
Areas 

 
19 - 21 

 
II 

 
800 - 1,000 

mm 

900 - 1,300 100 - 140 Medium to Low Risk on the 
Central Plateau 

 
17 - 18 

 
III 

more than 
1,000 mm 

1,100 - 1,700 
(less than 
1,000 in 
Luapula) 

120 - 150 Almost 
nil 

Some risk in the 
South-West 

14 - 16 

Source: Institute for African Studies (1996).  Agricultural Sector Performance Analysis, IAS, University of Zambia, Lusaka, 
 
15. The recent droughts may be part of long-term climatic change associated with global 
warming, which may result in more frequent droughts and lower average rainfall in the southern 
parts of the country. This situation has been exacerbated by the rapid rate of deforestation that has 
serious consequences on the climate. Even if climatic changes were not occurring, Zones I and II 
are higher risk areas than Zone III for the production of some crops, especially maize. If the 
recent trends in the Zambian climate persist, it will be virtually impossible to sustain any maize 
production in Zone I. Ensuring rural food security through cereal supply in Zone I and part of 
Zone II in poor rainfall years, especially if recent weather conditions persist, would require a 
radical change in practices, e.g. increased emphasis on crops like sorghum, millet, and cassava 
combined with different livestock management practices. Under such conditions, to assume that 
food security is synonymous with self-sufficiency in the production of staple crop at the 
household level is erroneous and could, in fact, worsen the country’s food crisis. Table 3 gives 
soils in Zambia’s agro-ecological zones and their limitations to crop production. 
 
16. With regard to the country’s demographic pattern, Zambia is one of the top three highest 
urbanised countries in Africa, the other two being Egypt and South Africa. Around half of the 

Table 1: Location of Zambia’s agro-
ecological zones 

Zone Locations 
I Major valleys, e.g. Gwembe, 

Lusemfwa and Luangwa.  
Also southern parts of 
Western and Southern 
Provinces. 

II Sandveld plateau of Central, 
Eastern Lusaka and Southern 
Provinces.  Also, Kalahari 
sand plateau and Zambezi 
flood plains of Western 
Province. 

III Part of the Central African 
Plateau covering Northern, 
Luapula, Copperbelt, 
Northwestern Provinces and 
the northern parts of Serenje 
and Mkushi Districts. 
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country’s people live in urban centres, mainly a product of rural-urban migration. While this 
phenomenon has caused serious labour shortages in the rural agricultural sector, it has brought 
with it serious economic and social pressures on the urban systems such as housing, water supply 
and sanitation, employment, health and educational services, etc. The demand for food for these 
ever expanding non-agricultural urban communities has itself worsened the country’s food 
security.  

 
Table 3:   Soils in Agro-ecological Zones and their Limitations to Crop Production 

 

Zone General Description of Soils Limitations to Crop Production 

Zone I Loamy and clay with course to fine tops Slightly acidic to alkaline. Minor fertility limitations 

 Reddish coarse sandy soils Low pH, available water & nutrient capacity reserve 

 Poorly drained sandy soils Severe wetness, acidic & low fertility 

 Shallow & gravel soils in rolling to hilly areas  
including escarpment zones 

Limited depth & unsuitable for cultivation 

Zone II Moderately leached clayey to loamy soils Low nutrient reserves & water holding capacity 

 Slightly leached clayey soils Slight to moderate acidity. Difficult to work due to heavy textured 
soil. 

 Coarse sandy loams in large valley dambos Imperfectly to poorly drained. Limitations due to wetness 

 
 

Sandy soils on Kalahari sand Medium to strong acidity, course textured top soil, low water holding 
capacity and nutrient reserves 

Zone 
III 

Red to brown clayey loamy soils Very strong acidity and strongly leached 

 Shallow and gravel soils in rolling hilly areas Limited depth 

 Clayey soils, red in colour Moderately to strongly leached. Fewer limitations 

 Poorly to very poorly drained flood plain soils Variable texture and acidity 

 Course sandy soils in pan dambos on Kalahari 
sand 

Very strong acidity 

Source: Compiled from A. Bunyolo, B. Chirwa and M. Muchinda •Agro-ecological and Climatic Conditions• in Stephen W. Muliokela 
(ed.), 1995: Zambia Seed Technology Handbook, Ministry of Agriculture, Food and Fisheries, Lusaka. 

1.4 Farming Systems  
17. There are three main 
categories of farmers in 
Zambian agriculture: small-
scale, medium-scale and 
large scale. Their main 
features are summarised in 
Table 4. Small-scale 
farmers are mostly 
subsistence producers of 
staple foods with an 
occasional surplus for sale 
on local markets.  The food sufficiency attained at the national level in some years does not 
                                                           
2 Classification on the basis of farm size may be misleading because some farm lots are operated as intensive high 
technology enterprises on relatively small lots of land. This is common in peri-urban areas where intensive livestock 
and high value irrigated crops are grown.   

Table 4: Characteristics of Zambian Agriculture 
Characteristics Small Scale Emergent Medium 

Scale 
Large 
Scale 

Number (1999) 459,000 119,200 25,230 >40 

Total Ha2 0.5 – 9.0 10 - 20 20 - 60 >60 

Crops Gown Food Crops Food/Cash 
Crops 

Food/Cash 
Crops 

Cash 
Crops 

Production focus Subsistence Commercial/S
ubsistence 

Commercia
l/ 

Subsistence 

Commerc
ial 

Source: Ministry of Agriculture and Cooperatives, Agriculture Bulletin 2000 
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always go hand in hand with household food sufficiency and at least 25 percent of the small-scale 
farming households are food (maize) insecure even in the good years. The proportion under food 
deficit increases to over 60 percent in some extreme cases. Household food security in rural areas 
often deteriorates, particularly during the rainy season when much of the agricultural activity 
takes place. Consequently, many smallholder households slide into severe food insecurity as 
members work for food at a time when their own fields should be attended to, an aspect that 
pushes then further into deeper poverty.     
 
18. According to the Central Statistical Office, commercial farmers are characterised by extensive 
mechanisation, use high level technology and management, rear mostly exotic livestock breeds 
and rely heavily on hired labour. Small-scale farmers depend on hand-hoe cultivation and use 
little of draught power while depending mainly on unpaid family labour.  Further, small-scale 
farmers are characterised by low use of modern inputs. Where these are adopted, it is usually the 
use of hybrid maize and fertiliser which were over-promoted by past policies. Over the years, 
there has been very little interaction between small-scale farmers and commercial farmers. It is 
mainly through outgrower schemes (contract farming),3 a relatively new phenomenon, that some 
link between small-scale and commercial-scale farmers is emerging, albeit limited mainly to 
those in urban areas. The country’s Poverty Reduction Strategy Paper (PRSP) that was launched 
in 2002 also places considerable hope in outgrower schemes as an important route through which 
smallholders could enter the liberalised and commercialised agricultural markets. Outgrowing, 
thus, constitutes for smallholder farmers the first real step into commercial farming.  Participating 
in outgrowing schemes gives them access to high value inputs, which is a major constraint in 
producing marketable surpluses.   
 
19. The physical environment has had an important effect on the nature of the farming systems 
practised throughout the country. Soil types and rainfall are the most important factors. Rainfall, 
apart from having an effect on the soil types, is also an important determinant on the types of 
crops that could be grown in an area. The most suitable areas for crop production appear to fall in 
the range of 800 mm to 1000 mm mean annual rainfall. Following the delimitations of rainfall 
patterns and soil types, there are several cultivation systems practised in Zambia. These are 
summarised below.  
 
20. The Shifting Axe and Hoe Systems: These systems include the shifting cultivation systems 
(Chitemene)4  and have been the mostly widely practised agricultural production systems. They 
involve about 40 percent of the country and about 20 percent of the rural population. They are 
mostly practised in Zone III of the country’s agro-ecological zones and have been adopted as a 
counter to highly leached and low inherent fertility soils. The systems are known to be very good 
at preserving the soil structures and fertility. However, because land is left to fallow after 3 to 6 
years of continuous cultivation, they tend to have very high land requirement (extensification). 
They have been increasingly abandoned due to population pressures.  
  
21. Fishing and Semi-permanent Hoe Systems: Practised mostly along the main rivers and 
swamps such as Lake Mweru, Lake Mweru Wantipa and Lake Tanganyika in Zone III and flood 
plains in Western Province in Zone II. The systems cover 7 percent of the rural population. The 

                                                           
3 This is an arrangement whereby small-scale farmers, using their land and labour, are sub-contracted by agribusiness 
to grow and supply them with mainly cash crops that are later exported. Under this arrangement, agribusiness would 
supply the smallholder with agricultural inputs and extend special advice on crop management. The crop price is then 
determined by agribusiness and sold exclusively to it.  
4 Shifting axe and hoe systems involve cutting or lopping trees which are heaped in a single place and then burnt. The 
ash patches of the field are then cultivated as a means of soil fertility improvement and weed control. 
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dominant crops are maize, cassava, and groundnuts but fishing is the dominant agricultural 
activity.  
  
22. Semi Permanent Hoe Systems: Mostly practised in Zone I. There is little crop production due 
to harsh climatic conditions although some significant livestock rearing takes place. The limited 
land for agricultural expansion is another constraint and hence their continuous cultivation of the 
same pieces of land. Shifting cultivation is unsuitable under these agronomic conditions.  
 
23. Semi Permanent Hoe and Ox Plough: Practised in Zone II with maize, finger millet, sorghum, 
groundnuts and beans as the dominant crops. Some cassava, although not very significant, is also 
grown in certain areas. Livestock plays an important role in these systems. 25 percent of the rural 
population use these farming systems. 
 
24. Semi-Commercial Ox and Tractor Plough Systems: This group consists mainly of emergent 
farmers. The land areas cultivated is usually above 5 hectares employing both draft and tractor 
ploughing. Cash crops, particularly maize and groundnuts, are dominant. Mostly found in Zone II 
although widespread throughout the country.  
 
25. Commercial Systems: These are highly specialised farming systems with big variations. Their 
characteristics are extensive mechanisation, high level technology and management and rearing 
mostly exotic livestock breeds. Although they are in both Zone II and III, they are mostly 
concentrated along the line of rail/urban areas, with a much higher concentration in Zone II. 
 
26. The hectares cultivated per person in the early 1990s were higher than what obtained by the 
close of that decade. The reasons for low hectarage per person are mainly due to labour shortages 
during the critical time of land preparation because most smallholder farmers depend only on 
hand hoe cultivation. Rural-urban migration has also contributed to rural labour scarcity. 
Increased farm power mechanisation, such as oxenisation and tractisation would, thus, greatly 
improve land productivity. Increasing the use of draught (and mechanical) power alone will, 
however, not optimise Zambia’s advantage as a land surplus country. The promotion of 
conservation farming techniques is currently being popularised and promises to offer greater 
potential in achieving increased land productivity beyond subsistence levels.  

1.5 Production Trends 
27. The smallholder sub-sector contributes, on average, about 60 percent to agricultural output 
while crops account for about 80 percent to smallholder agricultural production during the 1990s. 
Livestock had contributed over 30 percent in the mid-1980s but this had declined considerably 
during the 1990s due to animal losses and desperate sales as a result of persistent drought spells. 
It is the possession of cattle, particularly oxen, that makes the difference between a small-scale 
and an emergent farmer. While the smallholder sub-sector produces most of the food maize, 
sorghum, millet, cassava, groundnuts, and mixed beans,5 the commercial sub-sector is responsible 
for most of the wheat; 80 - 85 percent of the soyabeans; up to 75 percent of the virginia tobacco; 
30 - 35 percent of the maize; all of the sugar cane; most of the coffee; and most of the 
horticultural crops for export.  
 
28. In terms of numbers, commercial farmers are estimated at less than 1,500 and farm mostly 
along the narrow corridor of land following the main railway line and in some parts of Eastern 
Province. Emergent farmers are estimated to number about 100,000 farm households. These are 
usually found in Southern, Eastern and Central Provinces. Small-scale farmers number about 
                                                           
5 The major crop grown is white maize, partly from improved hybrids and varieties, and partly from traditional seed. 
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600,000 farm households and are naturally more widespread than the other two categories. The 
farming systems applied vary from location to location and have been historically shaped by the 
earlier discussed agro-ecological conditions. Considering it sheer numbers and prominence in 
agricultural production, it is clear that any sustainable growth in agricultural development, in 
general, and crop diversification, in particular, can never meaningfully occur in Zambia without 
the uplifting of the status of the smallholder sub-sector.   
 
29. As earlier indicated, the majority of agricultural production in Zambia is accounted for by 
maize. Of the other grains, two unrelated types of millet are traditionally grown.  Pearl millet is 
typically produced in the relatively dry south-western part of the country and finger millet is 
grown in the wetter north. Sorghum is mainly produced in the dry southern parts of the country 
with some production also taking place in the North Western Province.  Millets and sorghum, 
being generally drought resistant, have been targets of SADC-wide seed selection and breeding 
programmes as part of the Southern African region’s food security strategy.  There are many 
seasonal flood plains in Zambia and several of these have been developed for rice production.  
All types of grain, with the exception of irrigated wheat and small amounts of irrigated maize, are 
planted at the beginning of the rainy season (generally from October to December) and are 
harvested once the rains have stopped and the grains have dried out (sometime between May and 
July). Below is the description of the main crops and other agricultural activities in the country 
that generally form the basis for the country’s food security. 
 
1.5.1 Maize 
30. Maize is the principal staple food in Zambia and is without doubt the country’s dominant 
agricultural activity.  It is the most popular crop with smallholder farmers contributing some 65 
percent of the maize production and accounting for 25 percent of the maize marketed. Reasons 
for maize dominance include the expansion of maize-only credit facilities in the mid-1980s, the 
“one crop” message propagated through the extension services and previous policies that 
enforced pan-territorial maize pricing and subsidies on transportation, seed and fertiliser.  As a 
result of these developments, many Zambian farmers became near mono-culturalists by the early 
1990s and an aerial survey of Southern Province conducted in 1992 found that only about 2 
percent of smallholder lands were utilised for crops other than maize.  The situation is gradually 
beginning to change with many farmers now pursuing a more diversified strategy although maize 
is still, by far, the dominant activity of most small scale and emergent farmers. 

 
31. One of the most notable features of Zambia’s maize sector is the very wide range of yields 
attained by farmers across the country and within individual villages.  Since the introduction of 
high yielding varieties in the late 1950s, maize has effectively been fragmented into two different 
crops - one which is grown at low cost and low yield for subsistence and one that is grown at high 
cost for sale. Traditional varieties generally yield less than one metric ton per hectare.  In non-
drought years, Zambia’s climatic conditions are ideally suited to maize and individual yields of 
nine to ten metric tons per hectare are sometimes achieved by the best commercial farmers.  On 
village lands, yields frequently drop to less than one ton per hectare even with the use of fertiliser 
and hybrid varieties.  
 
32. Many variables, including drought and changing monetary policies, have together caused 
deep oscillations in Zambia’s overall maize production.  For the country as a whole, production 
has been in surplus only four times over the 1986-1996 period and in deficit six times (only three 
of these by reason of drought).  Since the value to weight ratio for maize is generally low 
compared to other commodities, transport costs for maize are significant. 
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1.5.2 Wheat 
33. Over 99 percent of the wheat produced in Zambia is grown in the winter entirely under 
irrigation.  The balance, amounting to only some 500 metric tons, is produced by rain-fed crops 
grown in the northern part of the country during summer.  The amount of wheat produced in 
Zambia peaked to 75,000 metric tons in 1993.  Until then, all wheat produced was sold on the 
local market at a price roughly equivalent to import parity.  Prior to market liberalisation, the 
guaranteed floor price offered by the government resulted in a consistent increase in the area 
sown to wheat and a concomitant increase in total production.  Recently, lack of water resources 
and the diminished producer confidence in Zambia’s newly liberalised markets, have resulted in 
decreased production. Due to the high costs of transportation, there is little export market for 
Zambian wheat. Costs of production for wheat have risen markedly since the removal of 
subsidies from fertiliser and an increase in the cost of electricity.   
 
34. The potential for increased wheat production in Zambia depends mainly on the availability of 
water.  There is a considerable area of cleared land which could be put under irrigation so as to 
allow the production of wheat to increase more than 30 fold.  Much of this area, however, lacks 
adequate infrastructure (power, access and water) and would require considerable investment to 
be put into production.  Although there are considerable reserves of water in some rural areas, 
these have become increasingly restricted under current climatic conditions.   
 
1.5.3 Red & White Sorghum 
35. White sorghum is produced by small scale and emergent farmers throughout the country, but 
especially in Southern Province where it is well suited to prevailing agro-climatic conditions due 
to the crop’s drought resistant characteristics. Local varieties are late maturing and prone to fail if 
the rains end early.  Modern seed breeding has resulted in a dwarf, early maturing variety known 
as Kuyuma which has proved remarkably tolerant of moisture stress in field trials.  Sorghum 
yields improve substantially with just small applications of basal fertiliser, but because sorghum 
is typically viewed as a less important crop than maize, fertilisation is rarely a priority. Efforts to 
promote the growing of Kuyuma in the South have been hampered in recent years by seed 
shortage.  The situation is, however, beginning to change where the occurrence of three major 
droughts at the start of the 1990s had added impetus to the diversification effort.   There are good 
export markets for both red and white sorghum in Botswana but domestic demand for these crops 
is normally very thin so that farmgate prices are often not very attractive. 
 
1.5.4 Finger Millet 
36. Finger millet is typically grown in the North of Zambia as the first (and sometimes second) 
crop in the chitemene system of rotation farming.  Alternative “conventional” methods of 
growing finger millet are also practised but weed competition is a significant management 
problem.  The major grass weed in Zambia is eleusine indica, a close relative of millet which is 
indistinguishable prior to flowering and against which selective weed killers cannot be applied.  
Therefore, any great expansion of finger millet will probably depend on developing cultivation 
methods that suppress indica in the season before millet is planted.   
 
1.5.5 Rice 
37. Most Zambian rice is grown under natural flood conditions rather than in paddies.  In 
particular, the flood plains near Kasama, the Bangweulu swamps, and Zambezi flood plain in 
Western Province are all well suited to the production of this grain.  Because all of these areas are 
very remote, however, an important problem is that rice farmers generally face high input prices 
and correspondingly low output prices.  A major problem in the marketing of most Zambian rice 
is the poor quality of grain.  This is mainly the result of a failure to use pure seed of a single 
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variety. The situation has improved considerably for rice grown in Western Province, thanks to 
Japanese rice development programme in the area.  
 
1.5.6 Livestock  
38. The Zambian livestock sector consists primarily of cattle (for both beef and dairy), poultry, 
and pigs.  Goats are extensively kept by small scale producers, especially in the Southern 
Province, but the market for these is entirely informal and has not been quantified.  Sheep are 
raised by a very few commercial farmers but numbers are so small as to have no significant 
impact on the overall economy. 
 
39. For the main livestock activities (cattle, poultry and pigs), there are small-scale, emergent, 
and commercial producers operating at entirely different levels.  In general, small scale and 
emergent farmers are not able to maintain effective standards of disease control and livestock 
frequently suffer from ticks, swine fever, foot and mouth and other diseases. The produce of these 
farmers cannot command commercial market prices as most of them are unable to measure up to 
the required standards of hygiene.  Nevertheless, there is a substantial local market in many 
villages for poultry, pork, beef and milk produced by these farmers.  These rural markets can 
provide good cash incomes for livestock farmers, a phenomenon that could guarantees food 
security. 
 
40. By contrast, the majority of commercial producers are attempting to meet the necessary 
standards of disease control but with only varying degrees of success.  Thus, while there is 
continued disease pressure upon commercial units from smaller farmers, it is possible to produce 
eggs, poultry, pork, beef and dairy products of a standard sufficient to meet local commercial 
market requirements, and in some cases, suitable even for export.  This, however, is only 
achieved at considerable costs which tend to offset the innate advantages of cheap grazing and 
extensive pastures enjoyed by the Zambian livestock sector. 
 
41. The future prospects of all livestock activities are inextricably linked with the capacity of 
downstream processing facilities.  The profitability and performance of each activity is highly 
dependent upon the efficiency with which the end product is processed and marketed.  In every 
case, processing has until recently been almost exclusively controlled by parastatal organisations 
and has not been effectively managed.  Although this scenario is slowly changing with the advent 
of the privatisation programme, the legacy of past mismanagement is still very obvious and has 
restricted the development and profitability of each livestock activity.  Still, some progress, 
especially in the beef and dairy sub-sectors, may already be observed including improved 
profitability. 
 
42. In the light of the above, what are the real production trends? The Zambian population 
deriving livelihood from agriculture is more than 60 percent. Farm labour in smallholder 
agriculture, accounting for 51 percent of the economically active rural population, peaked at 2.6 
million in 1987/88 but declined to 2 million in 1993/946 because of disappointing performance in 
the 1990s. The significance of the smallholder sector’s contribution to the national economy is 
not, however, easily reflected in statistics because the labour and land productivity of small-scale 
farming is low. Agriculture’s contribution to total GDP for most years during the 1987 to 1994 
period was only about 12 percent. It increased to nearly 20 percent by the late 1980s. However, 
the contribution to the economy beyond agricultural production itself, i.e. in terms of its 

                                                           
6 Farm labour in the smallholder sub-sector is not included in official employment statistics. Thus, agriculture’s 
contribution to formal sector employment hovers around only 14 percent. 
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backward and forward linkages, may be larger than this. Thus, the World Bank’s Prospects for 
Sustainable Growth estimated that Zambia’s agriculture and food system encompasses at least 50 
percent of the economy.  
 
43. The agricultural share of total exports up to 1995 was less than 3 percent for most years. 
Agricultural exports, however, increased from US$9.7 million in 1987 to US$33.7 million in 
1994; the agricultural share of non-traditional exports improved from 11th to 4th position. The 
scheme introduced in the mid-1980s under which income earned from exports was retained in 
foreign currency by the exporter aided increase in non-traditional exports, in general, and 
agricultural exports, in particular. The growth in agricultural exports in the 1990s appears to have 
resulted mainly from trade liberalisation. 
 
44. Food imports were 8.1 percent of total imports in 1979, but increased to 11 percent in 1992 
because of the severe drought of that year. The amount spent on importing agricultural inputs, 
particularly fertiliser, is substantial. Thus, agriculture’s contribution to foreign trade has been 
largely negative. The share of cereals in total food imports increased over time reflecting 
worsening food deficit. The self-sufficiency attained at the national level in some years does not 
always go hand in hand with household food sufficiency. At least 25 percent of the small-scale 
farm households are food (maize) deficit even in the good years. The proportion under deficit 
increases to about 66 percent in the extreme cases. Household food security in rural areas may 
have deteriorated in the 1990s, particularly during the rainy season when much of the agricultural 
activity takes place. Consequently, some households have descended into a poverty trap as 
members work for food at a time their own fields should be prepared.     

1.6 Changes in Agricultural Production 
45. Total agricultural production has varied from year to year mainly because of variations in the 
climatic conditions earlier discussed. This has particularly been the case in the 1990s. Taking the 
1989/90 season as the base year, agricultural production for maize only rose in the 1992/93 and 
1995/96 seasons and registered declines in all other years mainly due to drought. (See Table 5).  
 

Table 5: Percentage Share of Crops in Total Hectarage for Various Farm Categories, 1993/94 & 
1994/95 

  
MAIZE 

DROUGHT 
RESISTANT 

CROPS 

CASH 
CROPS 

LEGUMES & 
OILSEEDS 

OTHER 
CROPS 

 1994/5 1994/5 1993/4 1994/5 1993/4 1994/5 1993/4 1994/5 1994/5 1994/5 
All Smallholders 59.03 57.81 22.98 23.53 6.51 6.81 10.28 11.04 1.20 0.82 
Male Headed 59.76 57.50 21.95 23.51 7.19 7.29 10.00 10.91 1.10 0.79 
Female Headed 54.75 59.22 29.03 23.62 2.53 4.57 10.94 11.64 1.75 0.98 
Small Scale 57.05 56.16 26.14 25.91 5.09 5.99 10.39 11.10 1.33 0.84 
Medium 68.98 69.02 7.07 7.27 13.69 12.40 9.72 10.64 0.54 0.67 
Zone I 49.87 53.35 40.62 45.53 7.07 0.73 2.43 0.39 0.00 0.00 
Zone II 71.14 69.75 8.00 7.62 9.71 13.11 11.93 10.15 0.61 0.63 
Zone III 33.94 40.99 47.77 50.75 0.86 0.62 8.04 13.46 2.33 1.23 

 
46. All other crops did not perform better with an exception of sorghum, mixed beans and 
groundnuts. This development is important as it shows a trend towards the production of food 
crops rather than cash crops. Persistent droughts in the 1990s have revealed the vulnerability of 
most rural households to food insecurity. 
 
47. The total area cultivated under traditional farming increased from 704,000 hectares in 
1982/83 to 1,241,000 hectares in 1990/91 and then declined to 735,345 hectares in 1994/1995. 
The proportion of cultivated area devoted to different crops over this period was stable. Maize has 
continued to account for the major part of smallholder farmers’ total hectarage with a proportion 
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of 57.8 percent in 1994/95, a slight drop from 59.1 percent recorded in 1993/94. This was 
followed by drought resistant crops which accounted for 23.5 percent. Cash crops accounted for 
only 6.8 percent of total hectarage. The main cause was that previous policy promoted the growth 
of maize at the expense of other crops. Despite the development of high yielding varieties by the 
Research Branch of the Ministry of Agriculture, maize technologies are the only modern crop 
technologies that have been widely adopted by smallholder farmers. However, the total area 
planted under maize declined by at least 30 percent over the 1989 to 1996 period because 
commercial farmers turned away from growing maize to cultivating the high-value and export-
oriented crops, such as soyabeans, sunflower, cotton and horticultural products. The production 
and export of horticultural products by commercial farmers have grown steadily. 
 
48. There are, however, important differences between the various categories of smallholders. In 
terms of the share in total hectarage, maize is a much more important crop for medium scale 
farmers, accounting for 69 percent for their cultivated land but only 56.2 percent in the case of 
small scale farmers. Medium scale farmers also grow more of cash crops but little of drought 
resistant crops unlike small-scale farmers. One notices some drought adjustment in Zone I where 
droughts are severest and more persistent. The share of drought resistant crops in total hectarage 
rose from 37.1 percent in 1990/91 to 45.6 percent in 1994/95 in Zone I.   
 
49. The number of hectares cultivated per person in the 1989/90 cropping season (i.e. just before 
the more serious commitment to SAP) was 0.43 hectares. This dropped to 0.37 hectares in the 
1995/96 agricultural season. This represents deterioration in the already low labour productivity 
that characterise the smallholder sector. The reasons for low hectarage per person are mainly due 
to labour shortages during the critical time of land preparation because most small farmers 
depend only on hand hoe cultivation.  It is therefore evident that increased farm power 
mechanisation, such as oxenisation and tractisation, would have great impact in raising the area 
brought under cultivation and enable Zambia to take advantage of its surplus land status. Only 7.2 
percent of households owned more than two oxen in 1994/95, which was even a drop from 9.5 
percent in 1990/91.  
 
50. Increasing the use of draught (and mechanical) power alone will not optimise Zambia’s 
advantage as a land surplus country. The current coefficients of both oxen and labour, although 
significant, are still very low and technological improvements to change these coefficients are 
required so that the amount of labour required to produce a crop by hoe or oxen is reduced. Thus, 
apart from the need to intensify oxenisation, the promotion of reduced tillage techniques would 
improve productivity.  

1.7 Changes in Agricultural Yields 
51. Previous studies have found no evidence of any increase in the yield rates of crops cultivated 
in the smallholder sub-sector over time.7 Instead, yields tended to fluctuate from one year to 
another depending on the amount of rainfall. Vulnerability to climatic fluctuations is the major 
constraint to raising yields. It is noteworthy that the crop yield in traditional agriculture are low 
and are usually half that in the commercial sub-sector. Table 6 gives statistics on area planted, 
yields, and production for selected crops over the 1988 - 1990 period just before the fully-fledged 
SAP was pursued. 
 

                                                           
7 Institute for African Studies, 1996, Zambia, Agricultural Sector Performance Analysis, Report  Prepared 

for the Ministry of Agriculture, Food and Fisheries, Institute for African Studies, University of 
Zambia, Lusaka. 
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Table 6: Area Planted, Yield, and Production for selected crops: 1988-1990 
 

1988 19989 1990  
Area 
(ha) 

Yield 
(Kgs/ha) 

Production 
(Kgs) 

Area 
(ha) 

Yield 
(Kgs/ha) 

Production 
(Kgs) 

Area 
(ha) 

Yield 
(Kgs/ha) 

Production 
(Kgs) 

Maize  723,087 30 21,591,321 1,020,574 20 20,499,758 763,277 16 12,140,784 
Sunflower 45,911 8 368,085 44,958 7 300,663 44,289 9 399,313 
Soyabean 20,900 11 238,560 21,331 11 228,645 29,815 10 287,677 
Groundnut 81,776 5 417,504 62,913 6 376,305 80,443 4 313,572 
Paddy rice 10,593 11 120,872 12,811 11 146,677 9,628 12 116,163 
Rain-fed 
Wheat 

6,9258 60 412,5149 9,878 52 517,937 11,595 51 595,570 

Seed 
Cotton 

77,935 751 58,529,770 106,398 321 34,153,839 64,036 571 36,536,448 

Sorghum 47,448 5 253,041 52,008 7 375,080 48,465 4 217,680 
Virginia 
Tobacco 

3,966 943 3,738,384 3,684 711 2,619,838 3,588 972 3,488,487 

Burley 
Tobacco 

923 663 611,976 1,346 728 980,312 1,483 1,046 1,550,398 

Millet 44,073 7 299,996 47,416 6 302,897 58,868 6 350,347 
Beans -
excl soya 

17,550 7 117,656 18,666 15 271,279 26,435 6 159,026 

Source: Ministry of Agriculture, Food and Fisheries (various years), based on crop forecast exercise. 
 
52. Yield rates in general are highest in Zone III and lowest in Zone I which shows the significant 
impact of rainfall on crop yields. In the 1994/95 season, there was a drop in the yield rate of the 
main crops in Zone I, except for groundnuts and soybeans (Table 7). A worrying observation for 
Zone I is that, even for drought resistant crops (cassava, millet and sorghum), the yield rate 
drastically fell. Observations that Zone III is becoming a more reliable producer of cereal is seen 
from the fact that whereas the yield rate for maize dropped in Zones I and II, it rose by 4.9 
percent in Zone III. 
 

Table 7 Yield Rates (kg/ha) for Selected Crops by Ecological Zone, 1993/94 & 1994/95 
 

CROP ZONE I ZONE II ZONE III 
 1990/91 1993/94 1994/95 1990/91 1993/94 1994/95 1990/91 1993/94 1994/95 
Maize 1,198 867 689 1,788 1,418 1,332 2,134 1,898 1,990 
Cassava 1,153 1,540 1,000 1,020 884 958 2,009 1,746 1,464 
Groundnuts 448 233 514 643 392 238 585 523 512 
Millet 540 885 438 792 696 651 891 872 1,266 
Mixed Beans 111 155 100 544 202 634 634 363 582 
Seed Cotton 1,041 197  1403 899 609 609 1,051 549 
Sorghum 635 748 395 899 705 1,044 1,044 742 1,050 
Soybeans  540 553 607 427 762 762 509 529 
Sunflower 415 268  469 312 716 716 260 738 

 
53. Crop yields have tended to increase in the long-term in most parts of the world largely as a 
result of the increased use of modern inputs, especially new varieties, improved fertilisers, and 
improved pest control. The trend in Zambia, however, has been the opposite. Input usage per 
hectare has declined since the early 1980s and the decline was particularly marked in the early 
1990s (see Table 8). Nor has decline been confined to fertiliser use only: it is also evident in the 
amount of labour hired and in the expenditures on seed, machinery hire and machinery repairs. 

                                                           
8 For irrigated wheat only 
9 For irrigated wheat only 
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The low yield per hectare in the early 1990s, thus, appears to be attributable to a combination of 
low input usage and environmental conditions. 
 

Table 8: Average expenditures (Kwacha per hectare, 1985=100) on crop inputs in the smallholder 
sub-sector 

 
 

YEAR 
 

LABOUR 
 

SEED 
 

FERTILISER 
MACHINE 

HIRE & 
REPAIR 

 
TOTAL 

1982/83 21.0 11.4 63.1 7.1 102.6 
1983/84 24.7 11.2 73.2 9.5 118.7 
1984/85 21.3 8.7 46.4 9.5 86.0 
1985/86 29.9 7.9 47.4 7.3 92.5 
1987/88 17.6 10.3 50.8 18.7 97.4 
1991/92 5.7 3.7 13.1 2.9 25.3 
1992/93 6.6 5.7 31.5 3.2 47.0 
1993/94 7.2 7.9 23.7 3.6 42.4 

Institute for African Studies, 1996, Zambia, Agricultural Sector Performance Analysis, 
Report Prepared for the Ministry of Agriculture, Food and Fisheries, Institute for African 
Studies, University of Zambia, Lusaka 

1.8 Land Use and Tenure System 
54. Land tenure describes the manner in which rights to land are held.  It is defined by a broad set 
of rules, some of which are formally defined through laws concerning property while others are 
determined by custom. Immediately before Zambia attained her political independence, in 1964, 
all rights relating to crownlands in Northern Rhodesia that were vested in the Queen of England 
were transferred to and vested in the President of the Republic of Zambia.  Furthermore, it was 
provided that, all trustland was to vest in and administered by the President for the use and 
common benefit of the citizens of Zambia.  In 1975, the government introduced land reforms that 
entailed the following: 

o all land held under freehold title were converted into leasehold title for 100 
years and unutilised tracts of this category of land were to be taken over by 
the state. 

o all vacant plots and all undeveloped land in the urban areas were to be taken 
over by the local authorities. 

o Real estate agents were closed down and banned. 
 

55. Principally, this piece of legislation declared that all land has no commercial value and cannot 
be sold in itself unless there are developments/improvements on it.  The immediate consequence 
of this state policy was that there was no security of tenure for the majority of farmers. This 
considerably reduced the motivation to invest substantial amounts of money in land 
improvements and agriculture-related physical infrastructure on such land.  It also prevented the 
average farmer access to loanable capital for large-scale commercial farming as big-time financial 
lending institutions were unwilling to extend loans for investments on land without title. Overall, 
the 1975 Act prevented the development of a free land market. Foreign direct investment into the 
Zambian agricultural sector was also inhibited by this piece of legislation to the extent that it 
significantly reduced the amount of land that was available for acquisition.  
 
56. Currently, Zambia’s land tenure is presently governed by the Land Act of 1995. The land 
tenure is categorised into two main systems: Customary and Leasehold. 94 percent of the total 
land in Zambia falls under the customary land tenure system that is controlled and allocated by 
traditional authorities. Under the customary system, traditional land tenure allows persons within 
a given area to access land through their traditional rulers. The land could be freely passed on to 
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family members through inheritance in accordance with the traditional customs and norms. 
However, this system does not allow for the exclusive rights to land as it is most held in common 
by the community. Thus, individual ownership of land on a title deed is rarely provided for under 
this system. 
 
57. Presently, close to 97 percent of farmers in Zambia have no title to the land that they 
cultivate. All land in Zambia is vested in the president who holds it in perpetuity for and on 
behalf of the people of Zambia. The president has delegated his powers to make and execute 
grants of land to the Commissioner of lands.  The Commissioner of Lands is, in turn, assisted by 
local authorities, which are agents of the Commissioner of Lands. Although the President is 
empowered to allocate land through the Commissioner of Lands, there are certain restrictions 
imposed on the discretion of the President where land is held under customary tenure. Thus, the 
President cannot alienate any land situated in a district or an area where it is held under 
customary tenure without taking into consideration the local customary law on land tenure and 
without consulting the local chief and the local authority in the area in which the land to be 
alienated is situated.  
 
58. The existing legislation facilitates the extension of land leases from 14 to 99 years; facilitates 
registration and titling of traditional lands; and allows the sub-division and sale of state farms to 
groups including the provision for allocations of landless people in peri-urban areas.  
 
59. Notwithstanding the legislative improvements introduced by the Land Act, a number of 
institutional and procedural weaknesses continue to compromise the realisation of anticipated 
benefits.  Firstly, in spite of the sudden surge in applications for title deeds, land administration 
procedures have remained both protracted and over-centralised.  The Survey Department of the 
Ministry of Lands has continued to be under-staffed and has, thus, made very little progress in 
opening up land in response to the increased demand.  This negative state of affairs is worsened 
by the limited co-ordination that exists between the government’s different portfolios that ought 
to consult each other. Despite being in the same building, the Ministry of Agriculture and 
Cooperatives and the Ministry of Lands only marginally co-ordinate with respect to the challenge 
for streamlined procedures in land acquisition. The stipulated decentralisation of land 
administration to provincial headquarters has up to now not taken off, many years since it was 
announced.  The only office that has so far been opened is in Ndola with the intention of 
servicing three provinces, namely, the Copperbelt, Northern, and North-Western provinces.  
However, even at this level, cases are still being referred to the Ministry of Lands headquarters in 
Lusaka.  There is evidently a clear reluctance on the part of the government to devolve 
responsibility of land allocation to lower levels than the centre, a phenomenon that has far 
reaching adverse effect on national agricultural productivity. 
 
60. The analysis on land tenure has revealed the following realities that have important 
implications for agricultural development, in general, and intensification, in particular:  

o There is a general recognition that access to land is crucial to the integration of small 
holder farmers into the market.  However, there is a serious conflict in legislation 
between customary and statutory law.  On the one hand, the Lands Act provides that all 
land shall vest in the President as a trustee for the people of Zambia.  On the other, land 
customary law also assigns to chiefs the role of trustees in respect of customary land.  
There is, therefore, a dire need to resolve this conflict of laws. 

o There is a serious weakness in the administration of land by the agents of the 
Commissioner of Lands.   
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o There is a notable absence of an effective monitoring system to ensure that land is put to 
optimal use and, where necessary, repossessed and re-allocated to more deserving 
persons or entities. 

o Absence of title to land held under customary tenure induces as sense of insecurity.   
o The prohibitive cost of commissioning cadastral surveys has been cited as one of the 

major limiting factor in the conversion of customary tenure into leasehold title.   
o Women tend to have limited access to land.  This state of affairs is attributable to cultural 

practices.  For instance, under the patrilineal system in Zambia, women are not permitted 
to own or hold land. 
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Chapter Two 
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2.1 Pre-SAP Period 
2.1.1 Macro-Level 
61. The policy responses to the macroeconomic difficulties discussed in Chapter Two were both 
inadequate and, in large part, inappropriate. Faced with decreased foreign exchange availability 
and the reluctance to permit a decline in consumption, the government erected a control regime 
and borrowed heavily from abroad under the impression that the crisis was only a passing phase 
before a sustainable economic improvement materialised.  Since the country then was in the 
category of medium income group, access to the resources of such multilateral institutions as the 
World Bank and the IMF at non-concessionary terms was easy and Zambia borrowed heavily to 
maintain its public consumption. When both copper production and prices declined sharply in the 
early 1980s, Zambia’s net external borrowing per annum tripled (at constant prices) while world 
interest rates increased.  Consequently, despite the severe revenue decline, the government 
expenditure increased from 27 percent of GDP in 1974 to over 30 percent during much of the 
period prior to 1985 when SAP measures were in place.  It was external borrowing that financed 
both the fiscal and current account deficit that stood at almost 10 percent of GDP during this 
period.  This was how, by 1984, Zambia became the most indebted country in the world relative 
to its GDP.  The increased public expenditure on consumption adversely affected domestic 
savings which, in turn, reduced domestic investment considerably.  Thus, although Zambia’s 
capital formation during the 1971-76 period averaged 13 percent of GDP, this declined to only 10 
percent at the time SAP was introduced in the mid-1980s. 
 
62. Turning to the productive sector, although the overall policy of the Zambian government 
during the pre-SAP period was to support foreign direct investment, a number of policies 
adversely compromised this position.  The following government policies during the pre-SAP 
period were prominent in the country: 
 • import substitution;     
 • state control, ownership and management of economic activities; 
 • government direction of investment, including that of the private sector; 
 • protection of domestic industry from foreign competition. 
                                           
63. The government sought to control and influence private investment through the system of 
industrial licensing.  Secondly, the policy of nationalisation was initiated through the 1968 
Mulungushi Reforms that covered the major fields of the industrial sector.  This was followed by 
the 1969 Matero Reforms that saw the expropriation of 51 percent controlling shares in the 
foreign mining business. The government established nearly 80 parastatals by 1975 and it owned 
controlling shares in most of them. The policy of expropriation of foreign assets was coached 
under nationalistic sentiments and bordered on the socialist demands for state control of the 
‘major means of production and distribution.’  The reasoning behind this policy was to limit what 
was perceived as foreign domination of the economy and, in the process, check foreign investors’ 
repatriation of profits and dividends.  Consequently, there emerged in Zambia a proliferation of 
state-owned enterprises (parastatals) that operated under a sheltered market and, thus, enjoyed a 
wide range of preferences, including privileged access to state subsidies and foreign exchange; 
subsidised credit; guaranteed market; preferential tax concessions; and special treatment in access 
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to import licenses.  In the field of foreign trade, aspects of preference included protection from 
external competition.  In the pre-SAP controlled regime in Zambia, fairly high nominal tariff rates 
were set for consumer goods, particularly the so called ‘luxury’ ones.  At the same time, low tariff 
rates were set for industrial inputs. 
 
64. As can be seen from above, the country’s tariff structure constituted the main instrument of 
protection and strongly influenced Zambia’s direction of industrial and agricultural growth.  It is, 
thus, evident that the Zambian government during the pre-SAP period created a policy 
environment in which competition was limited and industry grew as an import-substituting 
activity behind very high tariff walls.  The high degree of protection and the resultant absence of 
competition, later reinforced by decreasing capacity utilisation, had led to decreased efficiency 
and resulted in escalated costs.  In the parastatal sector, the poor picture was reinforced by weak 
management and conflicting objectives of profitability, on the one hand, and employment 
creation and the promotion of low consumer prices, on the other.  Overall, Zambia’s productive 
sector was largely composed of firms that were internationally uncompetitive.  They were not 
only unable to compete in the export market but also with incoming imports had the tariffs and 
other protective barriers been lowered.  This adversely distorted the price structure in the country. 
 
65. Additionally, one of the macro-economic policies in the pre-SAP Zambian economy in the 
area of trade was the system of import licensing and foreign exchange allocation.  After 1975 and 
mainly due to foreign exchange shortfalls, the government placed quantitative restrictions on 
imports and put in place an elaborate system of import licensing and administrative allocation of 
foreign exchange. Moreover, the policy of price controls was particularly damaging to enterprise 
performance and profitability.  In so far as price controls reduced corporate profitability, this 
inhibited both new investments and the ability (and willingness) to finance plant maintenance.  
From the point of view of the manufacturing sector, price control in Zambia and the resultant 
enterprise inefficiency had tended to place supply at a much lower level than effective demand. 
 
2.1.2 Agricultural Sector Level 
66. Specifically with respect to the agricultural sector, one observes that as conditions worsened 
by the late 1970s, strong pressure emerged for government to re-examine its agricultural policies 
with a view to making the farming sector more dynamic. Both bilateral donors and multilateral 
institutions such as the IMF and the World Bank increasingly became forceful with their calls for 
policy reforms in the sector. The discussions resulted in calls at the following levels:   

• to increase the dynamism of the agricultural sector, 
• to improve food self-sufficiency and food security,  
• to reduce subsidies-induced costs of food to the nation, and  
• to re-adjust rural-urban terms of trade, including urban food prices. 

67. A more dynamic agricultural sector was seen as being vital to the economy as a whole in 
view of the declining revenue from the mining sector. Food self-sufficiency was seen to be 
important in order to reduce the share of food imports that competed with other vital imports into 
the country, not excluding the needs of the under-capitalised mining sector. The reduction of the 
level of agricultural subsidies was also perceived to be urgent given the deteriorating government 
budget situation. Even worse, food subsidies were considered by critics, particularly the IMF and 
many donors, as causing serious distortions and inefficiencies in the national food production 
system. Finally, the removal of imbalances in rural-urban terms of trade was seen to be 
necessary. Many argued that the terms of trade between the two sectors should favour rural 
agricultural producers rather than urban food consumers in order to encourage enhanced 
production and to curtail uncontrolled rural-urban migration. In order to operationalise some of 
these concerns, the government put in place a number of policy measures presented below. 
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2.1.2.1 Operation Food Production 
68. In 1980, the President declared the “Operation Food Production” in an effort to address the 
food-cum-agriculture crisis. It called for the achievement of food self-sufficiency, increased 
agricultural exports, and the creation of employment both in agriculture and through the 
development of agro-industries. These goals were to be sought primarily through an expansion of 
state involvement in direct production, with two 20,000 ha state farms established in each 
province. The Zambia National Service and the Rural Reconstruction Centres expanded their 
farming activities under considerable state subsidies. Producer cooperatives also resurfaced after 
their disgraced demise in the early 1970s. The use of incentives to stimulate production was 
recognised while stressing the importance of avoiding the “disastrous consequences of arbitrary 
high prices of staple food for our masses”.  

2.1.2.2 Pricing and incentives 
69. In an effort to achieve a rapid turnaround in agricultural production, major change in cash 
crop pricing policies and the taxation of agricultural income were introduced. Producer prices 
were considerably increased in 1979 and 1980, and income tax on farm incomes was given a 
separate flat rate of 20 percent in contrast to the former progressive rate which reached 75 percent 
of income over a specified threshold. The flat rate was further reduced over the years. Foreign 
exchange payments were also introduced for major non-Zambian producers of maize, soyabeans 
and wheat as a further encouragement to increased production. 
 
70. The control regime was also extended to producer price policies. The producer price for the 
country’s staple crop (maize) continued to be set by the government so that it remained the same 
throughout the country (pan-territorial) and throughout the year (pan-seasonal).  Started in the 
1974/75 crop season, uniform farm-gate floor prices were set for producers, according to the 
government then, to ensure a ‘fair’ and ‘equitable’ compensation to all farmers.  Such uniform 
prices failed to recognise variations in transport costs.  The government fixed maize prices using 
four main criteria, namely, (a) production costs; (b) export and import parity; (c) crop 
profitability; and (d) ‘fairness’ to both consumers and producers.  Of all these criteria, ‘fairness to 
consumers’ seemed to have been more influential particularly in so far as the government aimed 
to appease the politically charged urban-based consumers.  Consequently, by trying hard to keep 
the consumer prices low, the government actually succeeded in making producer prices remain 
well below both import parity and free market prices.10 
 
71. With respect to consumer price policies, it is worth observing that, for much of the pre-SAP 
period, the government controlled the retail price of processed maize meal (the more refined 
‘breakfast’ meal and roller meal). To ensure that prices were kept at controlled levels, a large 
proportion of marketed maize meal was sold through state shops.  The marketing of maize had 
also benefited from government subsidies (marketing subsidies), initially through NAMBOARD 
and later through ZCF and the provincial unions.  Under the system, millers were able to procure 
maize at prices that were closer to producer prices.  The government also used to set into-mill 
price for maize and ensured that the price was uniform throughout the country.   
 
72. The budgetary implications of the heavy maize subsidies were significant.  In particular, 
between 1980 and 1990, maize subsidies ranged between 21 percent and 145 percent of the total 
budget deficit.11  Table 9 shows the government budget deficit and maize subsidy in Zambia over 
the 1980-90 period when government intervention in the agricultural sector was highest. 
                                                           
10 See Jansen, D. (1988), Trade, exchange rate and agricultural pricing policies in Zambia, World Bank 
comparative studies, World Bank, Washington, D. C. 
11 GRZ (1990), Evaluation of the performance of the maize sub-sector, Ministry of Agriculture, Lusaka. 
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Table 9: Government budget deficit and maize subsidy in Zambia:  1980-90 
____________________________________________________________________ 

             Budget Deficit       Total Maize Subsidy 
              (K'million)                (K'million) 

___________________________________________________________________________ 
 1980     160.3     154.0 
 1981     155.7      87.1 
 1982     658.1     138.0 
 1983     288.6     124.7 
 1984     284.8      81.6 
 1985     280.4     134.0 
 1986    1025.7     565.0 
 1987    2146.8     638.4 
 1988    1531.2    1413.0 
 1989    3699.0    1585.6 
 1990    2801.4    3363.9 
        ______________________________________________________________________________________ 

Source: GRZ (1990), 1990 and maize sector study, Lusaka, NCDP, p.15 

 2.1.2.3 Crop purchasing policy 
73. In 1982, the government announced new crop prices for the long-neglected traditional 
staples of sorghum and millet, and for the first time created an official market for 
cassava. This development herald a shift in crop purchasing policy away from maize as 
the exclusive staple crop for official purchases and urban consumption. Another rationale 
for the change in policy was the desire to increase food production as quickly as possible 
from all sections of the farming community and so achieve self-sufficiency. By 
encouraging the cultivation of crops, which are ecologically suited to the different parts 
of the country, harvest fluctuations was expected to be reduced and more regular and 
secure marketed food supply achieved.  

2.1.2.4 Crop marketing and input supply 
74. The marketing and producer price policies during the pre-SAP period had a serious adverse 
effect on the performance of the agricultural sector.  The marketing of most agricultural 
commodities were monopolised by the parastatal sector and government-instituted co-operatives. 
The National Agricultural Marketing Board (NAMBOARD) and, later, co-operative unions 
exclusively handled the marketing of most cereals.  Grain milling was also, by government 
policy, the exclusive preserve of three parastatals, namely, the Indeco Milling Company; National 
Milling Company and Mulungushi Investments.  State intervention was also applied to tobacco, 
cotton and oil seeds. Nitrogen Chemicals of Zambia Limited, another parastatal, monopolised 
fertilizer production and importation.  Seed marketing was exclusively assigned to Zamseed, 
another parastatal.  Overall, it was NAMBOARD that possessed the virtual monopoly over most 
agricultural inputs.  Moreover, for all the controlled agricultural commodities, the government 
regulated both the procurement and sale prices. Transport rates were also determined by the 
government.  Hence, in order to maintain uniform prices of controlled goods and services, the 
government had to extend subsidies. 
 
75. During the pre-SAP period, the exportation and importation of commodities, including 
agricultural products, were controlled by the government through a system of licensing.  For 
maize and maize meal, exports were not permitted since the government believed that this could 
adversely affect national food security.  At the time, only NAMBOARD and, later ZCF, were 
allowed to be involved in the maize import/export activity. However, unauthorized/unofficial 
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cross-boarder trade is known to exist between Zambia and many of its neighbours and the over-
valued Zambian currency during the pre-SAP period partly fuelled the inclination for cross-
border trade.  The highly subsidised cheap maize meal also provided an incentive to people along 
the borders to sell it across with handsome returns.   
 
76. In the late 1970s, NAMBOARD was increasingly being criticised for inefficiency in meeting 
farmers’ needs. Thus, it was stripped of its rural functions and left only with national imports and 
exports, inter-provincial movement of crops and inputs, and national and provincial storage. Its 
rural functions were handed over to provincial cooperative unions and the Zambia Co-operative 
Federation (ZCF). This policy initiative was reversed in 1985 when problems of corruption and 
inefficiency in several provincial cooperative unions led to NAMBOARD resuming responsibility 
for all stages in crop collection and input supply. In early 1986 and prompted by SAP-induced 
liberalisation, major changes away from state control over marketing and input supply were 
announced with the removal of NAMBOARD’s monopoly in these activities. As a result, private 
trading in input provision and crop collection were allowed alongside Namboard, in order to 
encourage efficiency and improved services to farmers. 

2.1.2.5 Agricultural research and extension 
77. By developing improved technologies and imparting better farm management practices, 
research and extension are critical in helping farmers raise their yield levels. While many of 
policy reforms presented above were relatively sudden and were clearly responses to the crisis in 
Zambia’s food supply, a number of changes in agricultural research and extension occurred more 
slowly. The earliest initiative in this direction began in 1977 with the ‘lima’ programme that 
introduced simple extension advice aimed at farmers cultivating only a “lima” (0.25ha) of 
commercial crops.  Fertilisers and seeds were for the first time package in units suitable for such 
areas, and a national campaign was established to encourage subsistence farmers to become 
“lima” farmers.  Linked with this programme have been attempts to reform the extension service 
away form its concentration upon “farmers” to enable all rural households gain access to the 
benefits of extension advice.  Thus, redirection of extension advice adopted the ‘training and 
visit’ approach although the severe budgetary cutbacks for the agricultural sector, in general, and 
extension services, in particular,  led to limited positive impact realised from this initiative. On 
the research side, the establishment in 1978 of the Adaptive Research Planning Teams (ARPTs) 
in all the provinces marked a major redirection towards the small-scale producers.  ARPT 
continued, though a participatory process involving the villagers and farmers, to concentrate on 
the identification of key constraints to increased agricultural production and market orientation in 
the farming systems in the traditional land.  However, poor funding of ARPTs had compromised 
their effectiveness in productively disseminating valuable data to the farming community. 
 
78. The extension train and visit method, adopted in 1982, has been supplemented by other 
techniques of disseminating information. The Village Extension Groups (VEGs), adopted in the 
1990s, were a further modification to the traditional train and visit. Participatory extension 
methods have been used to improve the delivery of extension messages in recent years and may 
soon lead to major changes in train and visit practices. Accounting for 20 percent of the Ministry 
of Agriculture budget in 1990 to 1994, agricultural extension operated under a ratio of 415 farm 
households per camp extension worker. 
 
79. Technologies suitable for smallholder farmers have been produced by the Research Branch of 
the Ministry of Agriculture. The new technologies include the high-yielding varieties of maize, 
sorghum, soyabeans and other crops designed to suit the various agro-ecological zones. By 
promotion through extension, subsidies and favourable prices (to small-scale farmers in outlying 
areas), the use of hybrid maize seeds increased from 30 percent in 1985 to 57 percent in 1990. 
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Zambia has one of the highest adoption rates of hybrid varieties in east and southern Africa. The 
use of hybrid varieties other than maize by the smallholders has been less widespread.  The value 
of improved seed for all crops, not just maize, is well understood and appreciated by farmers. 
Thus lack of adoption may point to technology being developed with little knowledge of farmers’ 
constraints. This particular difficulty could be avoided by researchers obtaining feedback from 
the farmers.  
 
80. The Farming Systems Research was established to help bridge the link between research and 
the farmers. It is up to the researchers to be able to identify the most important problems of the 
farmers and the technology appropriate to solving those problems. Extension officers have always 
been recognised to make an important part in the chain linking the farmers and the researchers. 
After more than 20 years since establishment, however, the Farming Systems Research (FSR) has 
yet to improve the link between research and extension. This is mainly due to the fact that 
research/extension liaison still remains weak as little resources are available for joint activities. In 
some areas FSR teams still remain weak.  
 
81. Notwithstanding the above initiatives, there still is a weak link between research and 
extension services. Though Zambia has one of the highest adoption rates of hybrid varieties in 
eastern and southern Africa, this is mainly restricted to maize. However, smallholder farmers that 
use hybrid varieties rarely consider the agro-ecological suitability of such varieties, resulting in 
low agricultural productivity. Although the Farming Systems Research (FSR) was established to 
help bridge the gap between research and the farmers, its impact has been marginal. Similarly, the 
decentralisation of Commodity Research Teams and the improvement of Trial Assessment Sites 
have also failed to make significant impact on smallholder productivity. As a result of the weak 
linkage between research and extension, the diffusion of agro technology has been very slow and 
generally weak. This has ultimately affected the productive capacity of smallholder farmers as 
crucial information concerning the suitability of modern technology has not fully trickled down to 
them. 
 
82. It is noteworthy that the education and literacy levels of farmers play an important role in 
empowering them to receive and learn new farming practices that are imparted by extension. 
Although most of the rural people have had some primary education, lack of opportunities to 
consolidate this education make it easy for them to quickly relapse into illiteracy. The poor health 
status of the rural population, particularly during the rainy season when demand for labour is 
highest, further undermines the already weak human capital base that is necessary for increased 
agricultural production. 

2.2 SAP Period and Beyond 
2.2.1 Overview 
83. In order to cope with the problems above, the government began in late 1982 to work towards 
economic stabilisation. Table 10 shows the chronology of Zambia’s economic policy changes. 
Although a number of stabilisation packages agreed with the IMF date back to 1973, most of 
these were aimed at demand management and hardly amounted to a comprehensive structural 
adjustment package.  It was really the 1983-87 package, agreed with the IMF and World Bank 
that constituted the first comprehensive attempt to solving Zambia’s economic adversity through 
the policy of liberalisation. The programme covered a much wider range of structural policies 
(see Table 11).  This programme was interrupted in May 1987 when the government, under 
pressure from the people, unilaterally abandoned it.  The political discontent that mounted against 
the programme, particularly from the strong organised labour under the Zambia Congress of 
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Trade Unions, burst out into food riots in December 1986.  This resulted in several human losses 
and SAP was particularly blamed for what were generally seen as insensitive policies.  
 
84. However, after mid-1988, the government 
recognised that economic realities pointed to the 
need to return to the IMF- and the World Bank-
supported reform programme and it decided to 
gradually liberalise the economy.  In June 1989, 
a comprehensive list of decontrol measures were 
put in place by the government, evidently in 
preparation for a smooth return to a highly 
flexible regime with movement towards full-
scale liberalisation.  The economic and financial 
Policy Framework Paper (PFP), covering the 
1989-1993 period, was prepared by the 
government with assistance from the IMF and 
the World Bank.  However, the political wind of 
change swept President Kaunda out of office and 
a new government of President Chiluba took 
over the reigns of power after multi-party 
elections in October 1991.  The new government 
committed itself to adopting SAP with added political will and policy commitment. The 
following constituted the main attributes of SAP in spite of variations in actual commitment over 
the years. 

Table 11: Macroeconomic policies and policy instruments during SAP 
 

Policy Objectives Instruments 
Monetary 
Policy 

• Reduce inflation 
• Prudential supervision & monitoring 

of financial institutions 

• Liquidity requirements 
• Open market operations  
• Banking and Financial Services Act 

Fiscal Policy • Reduce government spending 
• Stimulate supply response and 

competitiveness of domestic industries 
• Improve performance of civil service 
• Enhance private sector development 
• Promote growth & poverty reduction 

• Expenditure reform (cut non-essential 
activities, wage restraint, etc.) 

• Reduction of excise duty, customs tariffs on 
selected items 

• Public Sector Reform 
• Increased social sector spending 
• Increase capital spending 
• Seek Enhanced HIPC and Poverty 

Reduction Growth Facility 
Exchange 
rate policy 

• Stabilisation of exchange rate • Upper cap on cash transactions in banks 
and bureaux 

• Increased BoP support 
• Increased FDI (due to liberalisation and 

privatisation) 
Trade Policy • COMESA free trade area 

• SADC trade protocol 
• Zero tariff rates on eligible goods on 

reciprocal basis 
 
Foreign Debt 
Policy 

• Reduce external debt burden • Seek enhanced HIPC by which debt stock is 
cancelled 

 

Table 10: Chronology of Zambia's Economic Policy 
Changes 

PERIOD ECONOMIC REGIME 

Before Dec. 1982 Centralised planning and 
controlled regime 

Dec.1982 – Oct. 1985 Decontrols and deregulation 

Oct. 1985 - April 1987 Highly liberalised regime 

May 1987 - Nov. 1988 Return to controlled regime 

Nov. 1988 - June 1989 Relaxation of some controls 

July 1989 - Nov. 1991 Towards full-scale liberalisation 

Nov. 1991 – Dec. 
2001 

New government in power. Fully-
fledged SAP  

Dec. 2001 - Present New Administration in power with 
(a) Guarded approach to liberation 
(b) the re-introduction of national 
planning and  
(c) the development of PRSP 
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2.2.2 Main SAP Components 
2.2.2.1 Fiscal Policies 
85. Zambia’s fiscal policies under SAP revolve around prudent fiscal management that aimed at 
balancing the budget by way of gradual reduction and eventual elimination of the large budget 
deficit.  A number of strategies were adopted to realise this.  In particular reference to agriculture, 
the government decided to eliminate subsidies on maize and fertilizer. The state argued that 
subsidies suppressed agricultural production since prices failed to reflect market forces.  The plan 
for subsidy elimination was phased.  Initially, fertilizer and mealie meal (i.e., maize flour) 
subsidies were eliminated by June 1992 while that on maize handling was postponed to a later 
period since the 1992 drought conditions complicated such an action.  By 1994, all consumer 
subsidies on maize and maize products were completely eliminated and the price of mealie meal 
liberalised.  Complimentary to this decision was the government’s policy to totally withdraw 
from the marketing and distribution of mealie meal in order to allow for private competition. 
 
86. Another fiscal policy decision under SAP in Zambia that had considerable impact on the level 
of government subsidies is the policy of privatisation. The SAP policy of competition 
enhancement was best expressed through the government decision to privatise the parastatal 
companies. Given the background of the poor performance of these state enterprises, the decision 
to privatise them constituted the heart of the country’s economic restructuring exercise.  The 
Privatisation Act was passed in July 1992 and, subsequently, the Zambia Privatisation Agency 
was created to handle the privatisation process.  The Act has authorised the divesture of 
government from commercial enterprises by way of trade sales; management by-outs; share 
floatations; leasing; management contracts; dilution of government shareholding; etc. 
 
87. Yet another fiscal policy measure that has an effects on the budget deficit is that of 
retrenchment in the civil service with the aim of making it leaner, efficient and more professional. 
Moreover, in an effort to promote prudent fiscal management, the government adopted a cash-
based budget system in January 1993.  Under this system, the government decided to curb 
inflation by reducing money supply.  Hence, the government is expected not to incur any 
expenditure that is not covered by existing revenue.   

2.2.2.2 Monetary Policies 
88. Monetary policy management under SAP in Zambia mainly aimed at complementing the 
government’s efforts to reduce inflation.  One key guiding principle in this respect has been the 
central bank’s withdrawal from commercial and semi-commercial activities so as to allow 
commercial banks perform such functions. The Bank of Zambia has, thus, been left to concentrate 
mainly on controlling both primary liquidity and money supply.  Before, the Bank of Zambia was 
involved in the administrative allocation of foreign exchange, for instance.  Thus, the central 
bank’s main areas of monetary policy activity during SAP focused on the reduction of rapid 
growth in money supply through, inter alia, a reduction in government borrowing. Other SAP 
monetary policies included interest and exchange rate liberalization; and the establishment of 
capital markets.  
 
89. Zambia’s trade with the world under SAP was liberalised. Access to foreign exchange for 
exporters and importers was opened up while administrative and other non-tariff barriers to trade 
were substantially eliminated.  External trade performance in Zambia has been closely linked to 
the country’s exchange rate policies.  The experience of the country over the 1980 to 1994 period 
confirm the strong correlation between export volumes and the real exchange rate and the 
government’s decision to liberalise the latter is in recognition of this reality.  Non-traditional 
exports increased by close to 80 percent in the two years following the introduction of reforms in 
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1983.  When Zambia abandoned SAP in mid-1987, a phenomenon that resulted in a considerable 
appreciation of the real exchange rate. This, in turn, resulted in significant decline in the country’s 
export growth in the non-traditional sector such that by 1990, the export levels were similar to the 
1983 ones.  Expectedly, when the government returned to the policy of liberalisation around 
1990, an appreciable degree of non-traditional export growth was registered.  The post-1991 
period which registered a relatively stable, albeit slightly appreciating, real exchange rate was 
accompanied by the weakening of the non-traditional export sector.   
 
2.2.3 Liberalisation and Agricultural Productivity 
2.2.3.1 Agricultural Market Liberalisation 
90. The SAP-induced macroeconomic policy changes have had far reaching implications for the 
agricultural sector in Zambia. Firstly, through the Agricultural Marketing Act of 1989, the 
government has deregulated the marketing of agricultural products and inputs.  In this respect, the 
state decided that it shall intervene in the private sector-led agricultural marketing only for the 
purpose of ensuring the maintenance of strategic national food reserves to fill whatever deficit the 
private sector may be unable to meet.  To implement this policy, all parastatals that were involved 
in marketing activities were either abolished (e.g., NAMBOARD) or privatisation. Related to this 
is the policy decision that exports of all agricultural commodities, as long as they adhered to 
health regulations, were freely permitted.  Similarly, in order to expose Zambia to the competitive 
external market, imports of agricultural commodities and inputs have been allowed.  The 
government under SAP strived to set tariffs that are low enough in order to avoid the creation of 
barriers to trade in farm products.  It is noteworthy that the government has decided to convert the 
current sales tax to Value Added Tax (VAT) effective July 1995.  The VAT system has 
contributed to the enhancement of Zambia’s export competitiveness by eliminating the cost of 
input sales tax for exporters. 
 
91. In recognition of the many constraints to improved agricultural performance and the 
fragmented donor support in the area of agricultural growth enhancement, the government, with 
the support of the World Bank and other donors, come up with the Agricultural Sector Investment 
Programme (ASIP) that adopted the integrated sector approach that is market-driven. Through 
ASIP, the government attempted to create a positive policy environment within which 
agricultural market liberalisation could be consolidated. ASIP was launched in January 1996 in 
the context of five broad objectives, namely, (a) to ensure national and regional food security; (b) 
to generate income and employment; (c) to ensure that the existing agricultural resources base 
(land, water and air) is maintained and improved upon; (d) to contribute to sustainable industrial 
development; and (e) to enhance agriculture’s contribution to the national balance of payments.12 
Ten strategies were adopted for ASIP, namely, liberalisation of agricultural markets; 
diversification of crop production; development of the livestock sector; emphasising services to 
smallholders; expanding economic opportunities for outlying areas; improving the economic 
status of women; improving the use of the available water resources; full utilisation of land 
suitable for agriculture; helping farmers deal with natural disasters; and emphasising sustainable 
agriculture. 
 
92. As a result of the above liberalisation measures in the agricultural sector, maize production 
and marketing subsidies were eliminated. Hence, maize marketing decisions and prices were, in 
principle, governed by market forces. Under its policy of liberalisation, the government still 
recognised that the creation of a market economy does not necessarily entail that the state must 
have no interest or involvement in commodity, input or resource markets However, such 
                                                           
    12For more details, see GRZ (1992), A framework for agricultural policies to the year 2000, Lusaka, MAFF 
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involvement was perceived to be indirect and supportive rather than direct and competitive.  This 
implied government’s involvement in some transitional functions such as those related to the 
provision of support services and guaranteeing of national food security.   
 
93. From the above, it is clear that the development of a competitive agricultural sector 
constituted one of the principal elements of the Zambian government’s structural adjustment 
strategy in this area.  The ultimate goal was to achieve and sustain self-sufficiency in the 
country’s food production as well as to produce adequate surplus for the export market.  Food 
security at the national and household levels was another broad objective.  It is in the context of 
these policy targets that the government strived to restructure its agricultural marketing and 
pricing systems as well as the elimination of subsidies; realisation of equilibrium pricing of all 
agricultural commodities; enhancement of private sector participation in the sector; and the 
removal of tariffs and non-tariff barriers to agricultural exports. 
 
2.2.3.2 Regulatory and Legislative Regime 
94. An enabling regulatory and legislative regime is considered by the government as being 
strategic for the success of the agricultural sector. With respect to the marketing and distribution 
of agricultural inputs and outputs, the most prominent legislation is the Food Reserve Act,37 the 
successor of the National Agricultural Marketing Act of 1989. It aims to provide for the legal 
regime pertaining to the marketing and distribution of agricultural inputs and outputs.  The Act 
establishes the Food Reserve Agency (FRA) whose functions are given as follows: 

o to administer the national food reserve; 
o to establish and operate a market information system for agricultural 

commodities and agricultural inputs. 
o to promote the use of weighing and grading standards approved under the 

weights and Measures Act and the Standard Act for designated commodities; 
o to establish and conduct a programme under which storage facilities owned by 

the government may be leased or sold; 
o to establish a programme under which traders and processors shall register 

and report for statistical purposes, information on the stocks of agricultural 
commodities handled or held by them; 

o to assess storage requirements for marketing a designated commodity and 
plan for their establishment as needed; 

o to undertake such other functions as the Minister may assign to the agency. 
 
95. In meeting the requirement for maintaining a food reserve, the minister responsible for 
agriculture is required prior to October 31st of each year, to designate any cereal, oil seed, stock 
feed and any other agricultural food commodity that he or she considers essential for the food 
security for the country. Thus, FRA is empowered to purchase from the domestic market or 
import any designated commodity for the purposes of the national food reserve. FRA is also 
required to maintain a market information system for each designated commodity for the benefit 
of the consumers and any person engaged in the production, marketing and processing of that 
commodity.  In establishing the market information system, FRA is required by law to consult 
and obtain the advice of a representative of the consumer, producer, trader, processor and any 
person engaged in the production, marketing and processing of a designated commodity.  The 
information collected is required to be disseminated.   
 
96. The provisions of the Act above have not been complied with and the performance of FRA in 
the marketing and distribution of agricultural inputs and outputs has been well below the 
                                                           
37 Chapter 225 of the Laws of Zambia 
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minimum expectation.  More unhelpful, the Food Reserve Act does not explicitly spell out the 
marketing and distributive function of FRA. Taking note of some of the weaknesses of FRA, the 
new government of Mwanawasa has announced its intention to abolish the institution and replace 
it with a Crop Marketing Authority (CMA), as a statutory body under the Ministry of Agriculture 
and Co-operatives. The Crop marketing Bill of 2002 has already been developed and the first 
attempt to have it passed in Parliament has been made.  The CMA is intended to take care of both 
strategic reserve requirements and the purchase of designated crops. The Minister of Agriculture 
and Cooperatives has acknowledged that the FRA had failed to perform to the expectation of the 
farmers in its mandated role and noted that the provisions of the Food Reserve Act were 
inadequate.47  The Minister pointed out that FRA was not mandated to buy from small-scale 
farmers and therefore did not reach the disadvantaged farmers in the areas where the private 
sector is absent.  The Minister observed that, in addition, the role of supplying and distribution of 
adequate agricultural requisites was not specified in the Act.  Moreover, it was reported that FRA 
had been abused, particularly in its added role in lending and distribution of inputs.  The 
institution is currently owed a staggering K100 billion (some US$21 million) and the chances of 
recovering this, according to the Minister of Agriculture, “are dim.” The main functions of CMA 
are proposed to be threefold, namely (a) the maintenance of the national food reserves; (b) the 
purchase of designated crops; and (c) to supply, lend, and distribute agricultural requisites.13 
 
97. Another government-sponsored initiative to improve agricultural marketing in Zambia relates 
to warehousing and inventory credit. Against the background of more than a decade of 
liberalisation that has, ironically, continued to witness underdeveloped agricultural markets, 
smallholder farmers still face serious marketing and price uncertainties that dampen production 
incentives.  This situation leads to high seasonal food price variability, and thus making poor 
consumers prone to food insecurity. One means of overcoming these problems is through a 
warehouse receipt (WR) system, under which a network of certified warehouses issue 
transferable WRs as evidence that a specified commodity, of stated quantity and quality has been 
deposited at a particular location by a named depositor. The benefits of the system include the 
following: 

o easing access to commodity finance with WRs used as collateral for loans, 
enabling crop marketing to be better managed and leading to reduced trade 
margins; and seasonal price variability; 

o facilitating trading by making it possible for buyers to order without physical 
sampling of the commodities (i.e. allow ‘sight-unseen’ trade); 

o enabling a thriving commodity exchange with much greater direct 
involvement of smallholders to develop in Zambia; and 

o contributing to the development of financing and risk management 
instruments that can improve commodity marketing and help deepen the 
financial sector; and reducing the cost of procuring and maintaining strategic 
grain reserves.  

98. The legal regime for the WR system is still under consideration.  It is anticipated that the 
operation of the WR system and the CMA could complement each other.  This complementarity 
could, in turn, promote efficient grain marketing in the country. 

99. From the analysis above, the following messages are emerging with respect to the marketing 
and distribution of inputs and outputs: 
                                                           
47 Mr. M. Sikatana presented the Crop Marketing Bill, 2002, for second reading on Tuesday 17th December, 2002 
13 Members of the National Assembly were of the view that the proposed passage of the CMA into law was hurried.  
They urged that extensive consultations should be carried out.  Consequently, the Minister withdraw the Bill to allow 
for consultations. 
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o marketing of agricultural inputs and outputs is constrained by poor infrastructure such as 
roads, high cost of inputs, insufficient market information and a  lack of entrepreneurial 
skills; 

o there is political interference in the marketing and distribution of agricultural requisites; 
o introduction of subsidies at the marketing level is desirable; 
o farmers lack sufficient bargaining power in the disposal of agricultural produce; 
o farmers have limited access to storage facilities; and 

2.2.3.3 Food Security 
100. Under food security, the Zambian government under ASIP had stipulated two specific 
objectives, namely, (a) ensuring adequate household and national food security and (b) 
guaranteeing special access to food by vulnerable groups. Many NGOs continue to play a role in 
programmes aimed at reducing household food insecurity. The National Food and Nutrition 
Commission (NFNC) and the Central Statistical Office (CSO) continue to carry out tracer studies 
aimed at monitoring and determining the prevalence level of food insecurity so as to have some 
form of an early warning system that allows the country to detect changes in the national food 
and nutrition conditions for purposes of intervention. The national Food Reserve Agency was also 
established to ensure that, in the event of national or regional food shortages, the reserve could be 
used to stabilise supply and/or prevent undue price fluctuations. 
 
101. Notwithstanding these efforts, average Zambian’s health continues to be unsatisfactory. The 
percentage of children born underweight has risen; infant mortality has increased; and under-five 
mortality has gone up, all indicating continuing problem of food access. The prevalence of high 
level of malnutrition is currently a major concern. 40 percent of children (0-5 years) are 
chronically malnourished; approximately 20-30 percent of hospital admissions in children 0-5 
years old are associated with malnutrition; and severe clinical protein energy malnutrition is a 
major cause of morbidity and mortality in children especially those between the ages of one and 
three years. 
 
102. There is also a reduction in the number of people receiving a living wage within the formal 
sector, a situation that has been worsened by the continuing retrenchments in both the private and 
state sectors. The informal sector is absorbing more labour but there is no reliable statistics 
indicating the degree to which this is an effective coping strategy in terms of securing household 
food security. 
 
103. Overall, the above state of affairs does indicate that government interventions have not yet 
resulted in any marked improvement in food security. It is important to recognise, though, that 
household food security is less to do with mere availability of food stocks at the national level 
and more a function of the ability of the household being able to access a nutritionally-adequate 
food basket, itself a product of access to sufficient income. This basically means that the issue of 
food security at the household and national level is dependant on activities and factors that go 
well beyond the agricultural sector’s sphere of coverage even under conditions that ensure 
agricultural diversification and intensification.  
 
2.2.3.4 Improving Private sector Commercial Farming 
104. Apart from its emphasis on improved smallholder productivity, the second strand of 
agricultural development under PRSP aims at encouraging large-scale production to exploit the 
untapped potential, especially for the export markets in appropriate products so as to escape the 
market constraint imposed by the small Zambian market.  The key interventions in support of 
large-scale agriculture include the establishment of new farming blocks especially in the poorest 
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provinces of Zambia and the PRSP has already provided for this as part of its US$1.2 billion 
budget over the 2002 to 2004 period. At the strategy level and considering the limited domestic 
market for agricultural products, the government under PRSP focuses its attention on the regional 
and international export market for products in which Zambia has comparative advantage. To 
facilitate faster and diversified agricultural activity, the PRSP also places a high premium on 
infrastructure development, particularly rural road networks.  
 
105. The Agricultural Commercialisation Programme (ACP) has replaced ASIP as the strategy 
document governing actions in the agricultural sector. It aims to facilitate sustainable and broad 
based agricultural sector growth over the period 2002-2005 by focusing on increasing the 
generation of income from farming through improving access to marketing, trade, agro-
processing opportunities, agricultural finance services, improved agriculture infrastructure and 
serviced land, appropriate technology and information. The Programme places focus on 
promoting the development of small and large scale commercial agriculture in order to achieve 
the overall goal of “sustainable and broad-based agricultural growth” as a basis for poverty 
reduction and economic growth. The vision for the agricultural sector as set out in the National 
Agricultural Policy and as shared by ACP is “to promote the development of an efficient, 
competitive and sustainable agricultural sector, which ensures food security and increased 
income.” Box 1 summarises the main components of ACP.  
 

 
Box 1: Priority Components of ACP 

 
Market, Trading and Agric-Business Promotion 
• Facilitating the development of entrepreneurial skills of farmers, traders and processors to enable them identity 

and utilize profitable market opportunities. 
• Facilitating the development of private sector driven production and marketing groups, associations and co-

operatives 
• Facilitating and promoting private sector investment in agricultural production, marketing and agricultural 

processing 
• Facilitating the promotion and enforcement of agricultural standards and grades. 
• Promoting agricultural trade in products with comparative advantage. 
Agricultural Finance and Investment 
• Strengthening the legislation and regulatory framework for agricultural finance 
• Facilitating the development of sustainable rural finance systems to provide short, medium and long-term loans 

to all categories of farmers 
• Facilitating the availability and accessibility to sustainable financial services for farmers and other rural 

households  
• Supporting and enhancing access to credit for women and  the youth 
• Strengthening capability of the Ministry of Lands (MOL) in the delivery of agricultural land 
• Mobilising and strengthening farmer groups as the basis for reducing transaction costs and provision of 

agricultural finance services. 
Agricultural Infrastructure and Land Development      
• The development, rehabilitation and maintenance of feeder roads in high potential areas 
• Access to electricity for irrigation and agricultural processing in high potential areas 
• The development of irrigation infrastructure in high potential areas 
• The development of marketing infrastructure in high potential areas 
• The development of livestock infrastructure to control diseases 
• Enhanced capacity for the delivery of agricultural land 
• Community involvement in the development and maintenance of infrastructure 
Technology Development and Dissemination 
• Facilitating the development of demand –driven technologies for increased production of products with 

comparative advantage 
• Improving technology and market information dissemination for products with comparative advantage 
• Facilitating private sector /NGO participation in on- farm adaptation of technologies and provision of extension 

services 
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• Enhancing capacity for surveillance and control of pests and diseases of major products  
• Facilitating the establishment of capacity to review and enforce appropriate laws and regulations for the 

sustainable development of the agricultural sector 
Agriculture Sector Management and co-ordination 
• Providing a conducive policy environment for the accelerated growth of the sector 
• Enhancing stakeholder participation in planning and implementation of the programme 
• Re-orienting and strengthening the agricultural training institutions so that the programmes become relevant to 

the current needs of the agricultural sector 
• Enhancing the capacity for timely procurement and supplies management 
• Strengthening the capacity for financial management for effective and efficient management and monitoring of 

diverse fund portfolio 
• Strengthening the monitoring and evaluation of the programme  
• Ensure that gender, HIV/AIDS and environmental issues are included in all work plans and activities.      
 

 
106. It is important to note that the ACP was being formulated at the same time as the PRSP, an 
aspect that has resulted in significant policy harmonisation difficulties-cum-uncertainties.  While 
the ACP formulation team regards the document as the main vehicle for implementing the 
agriculture component of the poverty reduction strategy, the PRSP, similarly, provides the broad 
framework for both strategy and action plan for implementing agricultural sector policy in 
relation to poverty reduction.   
 
107. It is equally important to note that the ACP does not clearly justify the basis upon which its 
themes during its design were selected.14  Consequently, there has been lack of prioritisation of 
areas that require intervention. Moreover, the factors that led to the failure of the predecessor 
programme (ASIP) have not been adequately addressed, thus, threatening the new policy 
initiative to face similar difficulties. Caution also needs to be sounded regarding ACP’s possible 
funding difficulties. The implementation mechanism of ACP is also not clearly defined. 
 
108. The government has also developed a draft Land Policy whose overall objectives are to (a) 
recognise and promote the people’s right of access to land and provide land information for the 
country’s socio-economic development; and (b) improve land delivery. The government has also 
come up with the National Agricultural Policy (NAP) covering the 2002-2010 period. Its vision 
for the agricultural sector is “to promote development of an efficient, competitive and sustainable 
agricultural sector, which assures food security and increased income” and also to contribute 
towards the overall goal of PRSP which is to achieve “poverty reduction and economic growth”. 
 
109. In view of the above government vision, the goals of the Agriculture sector are: 

o To ensure national and household food security through dependable annual 
production of adequate supplies of basic food stuffs at competitive costs; 

o To contribute to sustainable industrial development by proving locally 
produced agro-based raw materials; 

o To increase agricultural exports thereby enhancing the sectors contribution to 
the national balance of payments; 

o To generate income and employment through increased agriculture production 
and productivity; and 

o To ensure that the existing agricultural resource base is maintained and 
improved upon.  

                                                           
14 The working group themes were: marketing and agri-business; food security; input and product standards; 
agriculture finance; land development and settlement; rural investment fund; extension; soils and crop research; 
livestock production and health; fisheries, conservation farming; seed multiplication and certification; irrigation; and 
cross-cutting issues. 
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110. The objectives above are expected to be realised through the following strategies: 

o Strengthening and monitoring the liberalisation of the markets and facilitating 
private sector development; 

o Diversification of agriculture production; 
o Strengthening and facilitating the provision of agriculture services in order to 

increase productivity particularly among small holder farmers; 
o Reviewing and re-aligning institutional and legislative arrangements; 
o Development of infrastructure in potentially productive agricultural areas;  
o Development and promotion of appropriate technology; 
o Promotion of gender equity in resource allocation and access to agricultural 

services; 
o Promotion of sustainable and environmentally sound agricultural practices; 
o Prevention and control of pests, crops and livestock diseases of national 

importance; 
o Strengthening emergency preparedness;  
o Regulate the introduction and use of bio- technological products, in particular, 

Genetically Modified Organisms  (GMOs).    
 
111. Specifically with respect to smallholder farmers, Zambia’s current strategy is two pronged, 
covering (a) assistance to small-scale producers through  assistance towards small-scale 
irrigation, credit, better extension and enhanced access to markets and (b)  sustainable farming 
methods. As the PRSP stresses, the government intends to draw small-scale producers into 
commercial agriculture for surplus production. The lead arrangement for this will be outgrower 
schemes where large-scale estates will support surrounding small-scale farmers in input 
provisioning and in marketing of output.  
 
112. The government maintains that despite its policy of liberalisation, it still has a role in 
commodity, input and resource markets. However, such involvement is being perceived under the 
PRSP to be indirect. The government, for example, sees itself as the buyer of last resort in grain 
marketing. Moreover, the government states in the PRSP that it “…shall provide the outlying 
areas with appropriate and affordable yield-enhancing technologies; key inputs, particularly 
improved seed and fertiliser; efficient systems of disposing outputs, and affordable finance” and 
that it “…shall continue to encourage the development of an effective farm input supply system 
by promoting public-private-partnership (PPP) in the  input supply sectors.” The facilitation of 
rural finance is singled out as “…the core of any meaningful strategy of empowering 
smallholders to steadily enter a liberalised and commercialised agricultural sector where 
competition reigns.”  
 
2.2.3.5 Agriculture and External Trade Policy 
113. Overall, the Zambian trade policy has been an integral part of SAP, focusing on the 
reduction of the current dependence on falling export earnings from copper, zinc and lead and to 
promote Non-traditional Exports (NTEs), mainly agricultural.  Zambia also aims to secure 
improved marked access for Zambian products in export markets through membership to the 
Common Market for Eastern and Southern Africa States (COMESA), the Southern African 
Development Community (SADC), the World Trade Organisation (WTO), the ACP-EU grouping 
(Lome Convention) and through negotiations of bilateral trade agreements.   
 
114. Trade Policy reforms have included the removal of tariff and Non-tariff Barriers (NTBs) as 
well as removal of quantitative import restrictions.  Agricultural import controls are maintained 
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only for health and security reasons. The tariff is the main trade policy instrument now in use in 
Zambia.  Tariff reform has included the simplification of the tariff structure by reducing the tariff 
bands to four and reduction of tariff levels. Trade Policy reform has been backed by reforms in 
the banking and financial sectors, which have included the removal of exchange controls and 
move towards market determined interest rates.  The linking of reforms in trade and the financial 
sector is vital since the exchange and interest rates are important determinants in export 
performance and growth.   
 
115. External trade performance in Zambia has been closely linked to the country’s exchange rate 
policies. The experience of the country during the 1990s confirms the strong correlation between 
export volumes and the real exchange rate and the government’s decision to liberalise the latter is 
in recognition of this reality. Non-traditional, mainly agricultural exports increased by close to 
80% in the two years following the introduction of reforms in 1983. When Zambia abandoned 
SAP in mid-1987 which resulted in a considerable appreciation of the real exchange rate, export 
growth in the non-traditional sector dramatically reversed such that by 1990, the export levels 
were similar to the 1983 ones. Expectedly, when the government returned to the policy of 
liberalisation around 1990, an appreciable degree of non-traditional export growth was registered.  
 
116. A positive development has been registered in the non-traditional, mainly agriculture-based, 
exports that increased from US$46.5 million in 1995 to US$133.9 million in 1999, a phenomenon 
that reveals considerable export potential. The main threat to further progress at this level seems 
to be attributable to the high prices of production inputs, particularly energy and fertilizer. 

2.3 Overall Analysis of Policy Processes 
117. In spite of SAP, the agricultural sector in Zambia is saddled with a host of constraints that 
have continued to check opportunities for their diversification. These are discussed below. 
 
2.3.1 Policy-induced Constraints 
118. Under SAP, the emphasis on the need for a minimalist state whose role was limited to 
provision of infrastructure that would stimulate investment by the private sector continued to be a 
major component of government strategy.  Thus, the antipathy to the role of the state led to the 
reduction in critical public expenditure outlays on agricultural input subsidies, marketing boards 
and research and extension services. The removal of subsidies and the introduction of cost 
recovery for agricultural services have resulted in limited gains for a handful of smallholder 
farmers, a deterioration of food security and declining income of the majority of poor farmers.  
 
119. Notwithstanding the generally conducive environment for agricultural production, the 
implementation of the presented policies still continues to compromise increased output and 
diversification. At the policy facilitative level, the evident heavy politicisation and 
unpredictability of government policy on agriculture has had its toll on the sector, generally, and 
on smallholder farmers, in particular. The frequent political interventions in the sector have in 
part given rise to the failure by the private sector to actively get involved. The performance of the 
former Administration of Chiluba best illustrates the magnitude - and price - of policy 
inconsistency.  In particular, although the Chiluba Administration had persistently maintained the 
SAP policy of liberalisation, there was still policy instability at the level of implementation. In 
particular, although policy consistency was much stronger at the level of output marketing, there 
was evidence that the government was still having difficulties in the area of freeing input supply 
and credit market development. Government interventions in inputs supply had tended to make 
the private sector lose confidence in the government’s stated policy of retracting from this area in 
preference for private sector entry. The government did interfere with agricultural markets on a 
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number of occasions during the entire period of SAP. For example, the state has taken the 
following steps, contrary to its declared policy of market liberalisation: 

o decreed an export ban on maize during the 1995/96 season using reasons that conflicted 
with conventional economic logic; 

o announced a debt relief package for farmers that were affected by drought without 
consultation and giving reflection on the implications of such action; 

o announced in may 1998 its plans to give free handouts of agricultural inputs (mainly 
fertiliser) to farmers in its resettlement schemes. 

 
120. In almost all these interventions, the state cited the perceived weaknesses of the private 
sector in meeting the special requirements of the smallholder farmer.  And yet evidence shows 
that the private sector, when properly facilitated, would show marked potential. During the 
1995/96 season, for example, the private sector alone financed a minimum of US$150 million in 
the area of agriculture while the government’s estimated financial outlay was only US$31.5 
million. The private sector actually accounted for around 80 percent of agricultural commodity 
purchases during the 1995/96 season, a good enough signal to the government regarding the 
responsiveness of the sector.  Additionally, private sector-led outgrower schemes have continued 
to remain the main source of agricultural credit for small-scale farmers in outlying areas.  
 
121. A closer look at the 1995 export ban on maize; the debt relief to selected smallholder 
farmers in the same year; and interventions in fertiliser markets would illustrate the processes 
used by the government to intervene in the market, resulting in market disruptions. With respect 
to the export ban, the government in July 1995 in the middle of SAP implementation effected a 
total ban on maize and mealie meal exports following the drought-induced grain shortfall. The 
ban was aimed at preventing a repeat of 1992 when grain was exported to neighbouring countries. 
It was obvious that the government failed to diagnose properly the causes of such grain flight in 
1992 prior to market liberalisation. To the extent that domestic prices of grain were depressed 
and, thus, did not reflect import parity prices, it was unlikely that an ill-conceived ban would stop 
such cross border commodity movements. Unless attention is given to the correction of the 
market imperfections that were induced by the pan-territorial and pan-seasonal pricing policy at 
the time as well as such constraints as weak infrastructure support, there could not be a positive 
effect resulting from that type of government policy response. A more fundamental issue to 
observe here is that the maize export ban actually proved harmful not only to those exporters who 
had confirmed export orders but, perhaps more importantly, it threatened the policy confidence 
the private sector had started to develop.  
 
122. With regard to debt relief to selected small-scale farmers, the Chiluba government 
announced in mid-1995 its intention to write-off the debt incurred by small and emergent farmers 
in those districts that were worst affected by drought. This announcement was made without 
consulting the main agricultural stakeholders, including the business community that extended the 
very loans that were being cancelled. Moreover, the announcement was made before the needed 
administrative and operational structures and procedures were agreed upon and put in place. The 
government envisioned that the required finance for the exercise would be offset against 
outstanding debts the lending institutions owed government such that no additional funds would 
be required. The lending institutions felt cheated by the government and expressed their concerns 
to the government. They demanded that the government should recapitalise and/or compensate 
them.  By the end of 1996, one and half years since the unilateral government decision, the state 
was still negotiating with the lending institutions as to who should shoulder the estimated K12 - 
K15 billion cost of the exercise. Most of the lending institutions finally collapsed under the heavy 
weight of a misguided policy decision. The effect of this one policy decision not only resulted in 
the demise of the few institutions that were lending to the smallholders (since their recovery rates 
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in that year plummeted) but, equally significant, raised serious doubts in the minds of private 
sector operators regarding the seriousness and consistency of government policy in this area.  
Much as some form of relief to the affected farmers may have been appropriate, it is the manner 
in which this was done that seriously eroded both the confidence of the private sector as well as 
the principle of stakeholder consultation that is quite pivotal for good governance. 
 
123. Government intervention in fertiliser market is yet another policy area worth reflecting upon. 
Each year since the economic reforms began, the government (both the former and the current 
one) has intervened in supply markets by importing fertiliser.  This is done because the state 
believes that the private sector cannot adequately meet market demand. It seems the government 
tends to under-estimate the capacity of the private sector to bring fertiliser in sufficient quantities 
and has instead opted to use its agent in the importation and distribution of the commodity. The 
government’s lack of confidence in the capacity of the private sector has  become a self-fulfilling 
prophecy in the sense that its continuing involvement in the market despite market liberalisation 
has fuelled the private sector loss of confidence in this activity and, hence, a good justification for 
further government entry. 
 
124. Against the above policy experiences, it is important that the government clearly re-defines 
the roles of the public and private sectors in agriculture in a manner that makes it clear as to their 
respective roles and functions - as well as their limits.  In such redefinition of the government 
policy framework, the starting point should be the recognition of the limited nature of 
government input, which should be confined to policy, legislation, regulation and co-ordination 
while direct intervention should be an act of last resort under very special circumstances. Actual 
implementation of activities should be left to the private sector and the beneficiaries themselves, 
mainly smallholder farmers, including NGOs and CBOs.  Moreover, in the definition of, and 
support for, the private sector, the policy framework should make a clear distinction between the 
category that provides development services (e.g. NGOs, Community Based Organisations, etc.), 
on the one hand, and those that are engaged in commercial activities, on the other.  
 
125. Another important consideration regards unfettered liberalisation of the Market. With 
respect to marketing, the failure to protect local produce from unfair competition with cheap 
outside produce has also inhibited the smallholders’ productive capacity as their produce can not 
compete favourably with outside products. Similarly, one consideration that has scantly been 
recognised in interventions that target smallholders in outlying areas regards the important 
question of regional differentiation.  There is no single, fit-all, appropriate institutional 
development or production model for all the regions of Zambia.  Policy makers and planners, 
however, often refer to smallholders and outlying areas as if they were homogeneous.  They have 
centrally allocated resources and used standard implementation protocols with little regard to the 
variability of regions, agro-ecological zones and differently-endowed communities and hardly an 
allowance is given for possible shifts in resource demands during the course of a given 
intervention as a result of, inter-alia, regionally-determined re-prioritisation.  Everyone seems to 
agree that differentiation between regions and within communities of the same regions ought to be 
considered at the planning level and yet the planning and implementation modalities hardly 
reflect this reality. 
 
126. Different constraints and opportunities always exist for different smallholder sub-groups that 
possess different types and levels of assets.  To illustrate this important factor, one observes that 
in the marginal and outlying areas, smallholders’ response to fertiliser application has tended to 
be quite low mainly because of the high cost of this input (due, primarily, to high transportation 
cost) and/or weak extension messages.  In the higher agricultural potential areas, on the other 
hand, the demand for fertiliser application is higher and the cost of the input is lower.  It is 
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obvious that the types of intervention for the two categories of smallholders have to be different.  
The areas with lower potential may well be advised to (a) utilise in a better manner the locally-
available resources (e.g. soil and water conservation methods) and (b) limit their market 
orientation and production intensification until the basic conditions of effective market entry are 
facilitated. It may sound unrealistic to advise smallholders in ‘unreachable’ rural hinterland to de-
emphasise production intensification and limit their market orientation.  Any yet it would be 
equally illogical to encourage farmers to use inputs that are beyond their reach (due to cost and 
distance) and expand output that will have little chance of being purchased/collected due to the 
non-responsive  market/private sector as a result of, inter-alia, poor infrastructure services. The 
areas with higher potential, by contrast, would better be served by fuller integration into the 
market and work towards expanded output.   

127. In the light of the above, while the common goal of the government is to liberalise 
production and, consequently, integrate smallholders into the market economy, a certain level of 
realism ought to be brought in particularly in the light of the existing and well-documented major 
institutional and infrastructure-related constraints.  Radical differences in strategy between more 
resource-endowed and less resource-endowed areas are, thus, a necessity and the speed of 
transition to market-based production ought to vary according to respective region’s prevailing 
market/resource orientation.  The implication of this ‘variable speed’ approach is that the 
structures and forms - and intensity - of interventions ought to be aligned to the resource capacity 
differences within and among the target regions.  
 
128. Another set of policy-induced constraints to smallholder productivity and intensification 
regards the government’s marketing and pricing policies. The policy of liberalisation has resulted 
in a constricted market for smallholders. Following the liberalisation of the agricultural sector and 
the concomitant pull out of the state in the marketing and pricing of farm produce, smallholder 
farmers have found it increasingly difficult to access market for their farm produce. 
Consequently, local produce has often gone to waste thereby forcing smallholder farmers to 
reduce on production and/or dispose off their products to unscrupulous traders. The poor 
bargaining capacity of smallholder farmers has resulted in non-cost-clearing disposal of their 
products. Coupled with the fragmentation of smallholders due to non-existent farmer groups 
following the policy-induced collapse of the cooperative movement in Zambia during SAP, 
smallholders have been unable to determine the prices for their farm produce. The resultant low 
profit margins have inhibited these farmers from increasing their agricultural productivity. 
 
2.3.2 Infrastructure Constraints 
129. The poor agricultural infrastructure has had a negative impact on the productive capacity of 
smallholder farmers. The constraints include the following:  

o State of rural roads:  Feeder roads in almost all rural areas are in very poor state 
and are hardly maintained to desirable standards.  Many farmers perceive 
transport as the main problem to their increased productivity as this implies that 
the supply of the requisite inputs and the marketing of their outputs remain 
constrained.  The poor feeder road network has resulted into high transport costs 
to the market and has also inhibited the private sector from penetrating the 
outlying areas in order to conduct business with smallholder farmers. 
Consequently, farmers have found it increasingly difficult to dispose of their 
agro produce. To the extent that market liberalisation enhances competition in 
the supply of inputs and marketing of agricultural commodities, this would not 
be effectively realised if the absence of a dependable feeder road network 
continues to check the timely movements of inputs and outputs. 
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o Farm Storage: Most smallholders use traditional storage structures that are 
generally inappropriate in both quality and handling capacity. Without reliable 
storage facilities, the degree to which these farmers are integrated into the 
liberalised agricultural market would continue to be checked. 

 
o Electrification: The majority of rural farmers have no access to electric power.  

This utility is essential particularly for farmers that are entering commercial 
scale of production and getting integrated into the liberalised market.  Electricity 
also makes it easier for farmers to process their commodities in a way that adds 
value which, in turn, improves the income levels. 

 
o Draught power: This has been insufficiently utilised among most smallholder 

communities in Zambia.  Regression analysis has revealed that shortages in 
draught power and labour availability chiefly explain small size of cultivated 
areas.  As the 1996 ASIP Sector Performance Analysis report noted, “…a unit 
change in the number of draught animals used will increase total area planted 
under all crops by 0.75 hectares, while a marginal increase in labour would 
increase production by 0.47 hectares.”15 It is, therefore, evident that a 
proportionate increase in a farming household’s number of oxen would have a 
significant positive impact in terms of raising the area cultivated. 

 
o Limited access to irrigation facilities: Smallholder farmers rely heavily on rain-

fed agriculture and this has exposed them to natural calamities such as droughts. 
Similarly, smallholder farmers do not engage in large-scale off-season 
agricultural production due to inadequate irrigation facilities. This has resulted 
in low land utilisation since farming is confined to only a few months in a year 
during the rainy season. 

 
2.3.3 Constraints to Agricultural Finance 
130. The area of agricultural finance has been neglected in Zambia. Since independence in 1964 
up to the mid-1990s, the Zambian Government wrongly equated rural financial services as 
necessarily the extension of credit to smallholder farmers, mainly those in maize production.  It 
was primarily this ‘maize worshiping’ by the producers themselves that led the government to 
route very large volumes of highly subsidised credit through the state-owned Lima Bank and 
different co-operative financial institutions to smallholder farmers. In the early years after 
independence, apart from the Agriculture Finance Company (later re-named Lima Bank), there 
was also the Cattle Finance Company from which a number of cattle farmers benefited.  
 
131. It was clear that little effort was made to explore how best to strengthen the operations of 
private-led and/or community-based financial institutions. In fact, political interference in 
cropping and marketing, expressed through frequent amnesties for credit defaulters, resulted in 
the unsustainably low recovery rates. The burden of subsidised agricultural credit was colossal by 
1992, accounting for 15 percent of Zambia’s GDP, evidently an unsustainable development in the 
face of the falling copper revenue. The subsequent collapse of state-sponsored lending institutions 
such as the Lima Bank was clearly inevitable though hastened by the post-1991 economic 
liberalisation. Everything that the then credit policy encouraged was simply unsustainable. 
Deposit mobilisation, for example, was not part of the strategy. 
 

                                                           
15 Institute for African Studies, 1996, Zambia, Agricultural Sector Performance Analysis, Report  Prepared for the 
Ministry of Agriculture, Food and Fisheries, Institute for African Studies, University of Zambia, Lusaka 
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132. Following the liberalisation of the economy, in general, and the agricultural sector, in 
particular, and the subsequent collapse of state run-agricultural lending institutions, there have 
been no well established lending institutions providing timely, affordable and adequate agro 
inputs. Despite the strategic importance the designers of the Agricultural Sector Investment 
Programme (ASIP) placed on rural finance for improving the output levels of private sector 
farmers, particularly smallholder farmers, this sub-programme was never really commenced.  The 
main goals of the ASIP Rural Finance sub-programme were twofold, namely, (a) provide 
smallholders, emergent farmers and entrepreneur’s financial services on a sustainable basis; and 
(b) channel rural finance through organised farmer groups. The expected outputs of the sub-
programme included the establishment of monitoring and co-ordination system for rural financial 
services; creation of institutional and regulatory framework for a sustainable rural financial 
system; mobilisation of rural savings and loan schemes; sensitisation of gender on rural credit and 
micro-financing; and establishment of accounting system for agricultural financial institutions. 
The focus was on reorganising and strengthening existing institutions at grassroots level, credit 
unions, multi-purpose co-operatives and self-help groups, CUSA, Co-operatives Bank and 
National Savings and Credit Bank (NSCB) with potential to be sustainable tools for delivering 
rural finance.  Dormant rural financial institutions were to be activated to help develop 
community-managed financial intermediaries and facilitate comprehensive and sustainable 
financial services.  Micro-finance was to be operated on a revolving fund basis through micro-
financial institutions and NGOs to trigger a takeoff process of the rural finance and delivery 
system.  
 
133. Despite the above noble commitments at the planning level, rural finance received least 
attention during the implementation of ASIP. And yet the need to urgently facilitate the 
availability of credit to small-scale farmers has been strongly reinforced by the fact that since the 
market reforms were effected, the institutions that were lending to farmers had collapsed.  These 
include the Credit Union Savings Association (CUSA), Lima Bank, and the ZCF (Finance 
Services).  One of the components of ASIP, namely, the Private Sector Development, was meant 
to create an enabling environment for the private sector to provide rural financial services for 
productive and agricultural marketing activities, including the multiplication and distribution of 
seed for smallholders. All this remained a pipedream for there has been no development in the 
area of improving financial services.  The government withdrawal of its support to agricultural 
financial institutions in the name of liberalisation, complemented by the low rates of loan 
recovery by these traditional credit institutions, has continued to cripple input supply. Less than 
10 percent of all smallholders have access to credit.  
 
134. Whichever way one looks at it, the facilitation of rural finance seems to be at the core of any 
meaningful strategy of empowering smallholders to steadily enter a liberalised and 
commercialised agricultural sector and be placed in a better position to meaningfully face the 
challenges of agricultural intensification. The haphazard manner in which the Rural Finance Sub-
programme has been developed (itself a function of the failure of the donors, particularly the 
World Bank, that prescribed it to provide the requisite resources) not only reveals the poor 
prioritisation of the ASIP Sub-programmes relative to each other but, equally important, the 
somewhat insufficient conceptualisation of how best to bring in the private sector and 
community-based organisations/associations in the provision of the needed financial services that 
are so strategic to empowering smallholders to produce for the market.  
 
135. Notwithstanding the above, it is worth noting that outgrower schemes are expanding at a 
considerable speed and the PRSP has identified them as one of the best ways to address rural 
finance. But the sustenance of outgrower schemes in ameliorating the input delivery problem of 
smallholders is greatly dependant upon improved macroeconomic stability. There is also concern 
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regarding the unequal power relationship between smallholders and agribusiness in the outgrower 
arrangement. The interviews during the course of this study revealed that conditionalities under 
outgrower schemes are simply imposed on smallholder farmers on a “take-it-or-leave-it” basis, a 
situation that is worsened by the low educational status of the average smallholder farmer who 
does not understand such contracts. Similarly, smallholders do not have the capacity to enforce 
compliance of the contract on the part of the agribusiness ‘partner.’ For instance, outgrower 
schemes have been in the forefront grabbing and auctioning defaulting farmers’ property but 
farmers have no recourse to the law when agribusiness fails to pay them on time. Such 
inequitable contractual relationships have adverse effects on enhancing the productive capacity of 
smallholder farmers and do threaten to strain the positive emerging relationship between small-
scale and commercial farmers. 
 
136. Micro Finance Institutions (MFIs) provide one of the avenues that provide financial services 
to individuals, group of individuals or enterprises that do not have access to formal financial 
services.  They extend small loans to entrepreneurs that do not qualify for traditional bank loans.  
In most cases, credit is extended for self-employment projects in the informal sector.  According 
to the Agricultural Commercialisation Programme (ACP), the ultimate goal of micro finance is 
not just to supply finance, but also to promote economic development. Currently, most MFIs in 
Zambia are small not-for-profit NGOs using grants and donations to provide micro-loans.  Some 
are taking minor deposits. In 1998, MFIs formed an association, the Association of Micro 
Finance Institutions in Zambia (AMIZ). AMIZ was created for purposes of facilitating, co-
ordinating and upgrading the activities of member MFIs and aims at improving the Zambia 
financial sector that provides services to clients who are entrepreneurial and do not have access to 
the formal banking system in Zambia due to their poor conditions. Some of the services provided 
by AMIZ include capacity building through training, information dissemination and advocacy 
and lobbying. 

137. Government has an important role to play in supporting the development of an appropriate 
financial and regulatory policy environment for micro finance development. The analysis of the 
banking sector in Zambia shows that financial intermediation at the micro retailing level is 
severely limited. Micro savings captured by the conventional banks are generally not channelled 
to micro borrowers, but rather to the money market, financing public and private corporate debt. 
Furthermore, there exists no regulatory regime in Zambia for MFIs. The Bank of Zambia 
implements government monetary policy and should, therefore, be the state arm to oversee the 
development of the legal framework for the micro finance industry in the country.   

138. An Amendment to the Banking and Financial Services Act of 1994 to bring MFIs under 
formal jurisdiction and supervision is currently (July 2003) being considered. The amendment 
would allow MFIs - at present operating in a legislative vacuum - to be licensed financial 
institutions.  This would impose a series of obligations and reporting requirements on MFIs but 
would allow them to legally engage in the mobilisation of client deposits which, at present, is 
generally not allowed. The regulation of the sector is expected to provide more information and 
transparency about MFI activities and introduce a number of best practices and harmonise 
procedures that are highly disparate at present.   
 
2.3.4 The Role of External Actors 
139. The review of the policies and policy processes in this chapter revealed some serious 
weaknesses on the part of the successive governments in realistically conceptualising the 
problems in the agricultural sector and determining how best to address the challenges of 
increased productivity as well as the involvement of stakeholders other than the state in policy 
decisions. It is also clear that the role of extra-territorial actors have over the years significantly 
influenced the Zambian policy stances for the agricultural sector. Past initiatives, including those 
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supported by the World Bank under the ASIP umbrella, have tended to contain unrealistically 
high projections of the prospects for growth in agriculture. The greatest weakness of the policy 
initiatives has been insufficient and/or unrealistic coverage of the institutional changes that were 
needed to improve the performance of the agricultural sector. It is clear that the necessary 
institutional capacities to implement ASIP programmes were not established. The World Bank 
that championed the ASIP cause clearly misjudged the time required for the government to 
complete the restructuring of the Ministry of Agriculture and Cooperatives and the capacity of 
smallholder farmers to cope with the challenges of liberalisation. Although a few of the ASIP 
programmes such the Rural Investment Fund that focused on community-identified rural projects 
were completed satisfactorily, the output of the rest of the ASIP components fell short of the 
expectations of both funding agencies and the government. Apart from the more broad 
organisational weaknesses, there are specific constraints that continue to check the growth of 
agriculture, generally, and the productivity of small and medium scale farmers.  
 
140. In the context of the above, one observes that while, strictly speaking, donors and 
multilateral agencies are rarely discussed as ‘interest groups’ in matters regarding public policy 
making processes, their role in influencing the direction of the reform process in Zambia has been 
overwhelming.  Zambia seems to have been more vulnerable to this state of affairs than the 
average developing country given its frail institutional, structural and policy making capacities 
and the high level of dependence on international aid. Under these conditions, bilateral donors 
and a number of multilateral agencies assisting Zambia have exerted considerable power and 
influence on the country’s policy-making process.16  
 
141. Another factor that complicates Zambia’s capacity to design its policies independently of 
exogenous factors is its level of indebtedness. Zambia is among the most indebted countries in the 
world relative to its GDP while in the area of external assistance, the country’s per capita aid is 
one of the highest globally. The stock of Zambia’s debt remains enormous with debt service 
absorbing a significant share of resources meant for critical developmental programmes. 
Zambia’s external debt stock has progressively been increasing in recent years, rising from 
US$6,310.5 million at the end of 2000 to US$7,270.1 million as of December 2001.The increase 
in the debt stock over the period is largely attributable to increased borrowing from the 
multilateral soft window. The significant increase in 2001 over the previous year was principally 
due to the Paris Club creditors’ decision not to grant Zambia the anticipated debt relief amounting 
to US$770 million under the Naples and Cologne Terms. The expansion in private sector debt 
also contributed to the rise in the 2001 external debt stock that increased from US$473.5 million 
in 2000 to US$832.3 in 2001 (75.8 percent increase).17 This was mainly due to increased external 
borrowing by the new mining companies following the completion of privatization in this sector. 
Under these conditions, Zambia has been classified as one of the severely indebted low-income 
countries. Table 12 gives Zambia’s external debt stock over the 1997-2001. 
 
142. Zambia has been unable to service its debt from its own resources. Consequently, the 
country’s debt is being serviced by cancellation and forgiveness; rescheduling (Paris Club debt); 
further borrowings from the soft window (IMF and the World Bank); and grants (multilateral and 
bilateral donors). As of 2001, the World Bank and the IMF combined accounted for 84.5 percent 
of Zambia’s total multilateral debt and 46 percent of the country’s total external debt stock.  

                                                           
16 For a more detailed discussion of policy-making capacity limitations in Zambia, see Saasa, O.S., 1994, Structural 
Adjustment and Governance Capacity in Zambia: 1983-1994, Private Sector Development Department, The World 
Bank, Washington, D.C., June; Saasa, O.S. et al., 1996, Capacity building for economic development in Zambia: 
Challenges and Prospects, the World Bank, Washington, D,C., November. 
 
17 GRZ, Economic Report 2001, Lusaka, Ministry of Finance and National Development, February 2002, p.55. 
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Table 12: Zambia’s External Debt Stock, 1997 – 2001 
(US$ million) 

  
1997 

 
1998 

 
1999 

 
2000 

 
2001* 

% Change 
2001/2000 

% Share in 
total debt 

Bilateral 3,296.90 3,477.80 2,676.40 2,390.20 3,091.76 29.4 42.5 
      of which 
  Paris Club 2,816.50 2,998.50 2,405.00 2,131.40 2,713.85 27.3 37.30 
  Non-Paris Club 480.40 479.30 271.40 258.80 377.90 46.00 5.20 
Multilateral 3.152.40 3,172.70 3,375.10 3,446.82 3,346.04 (2.90) 46.00 
      of which 
  ADB/ADF 327.00 257.00 320.70 316.66 318.66 0.60 4.40 
  World Bank 1,450.20 1,547.60 1,668.30 1,736.43 1,837.06 5.80 25.30 
  IMF 1,205.50 1,205.20 1,219.20 1,245.40 992.00 (20.30) 13.00 
  Others 169.70 162.90 166.90 148.33 198.32 33.70 2.70 
Total Govt. Debt 6,449.30 6,650.50 6,051.50 5,837.02 6,437.80 9.50 88.50 
Private and Parastatals 303.30 278.20 455.90 473.49 832.30 75.80 11.50 
 
Total External Debt Stock 

 
6,752.60 

 
6,928.70 

 
6,507.40 

 
6,310.51 

 
7,270.06 

 
15.20 

 
100.00 

* Preliminary 
Source: GRZ, Economic Report 2001, Lusaka, Ministry of Finance and National Planning, February 2002, p.58. 

 
143. In 1996, the IMF and the World Bank launched the Heavily Indebted Poor Countries (HIPC) 
Initiative on debt, under which the 41 most indebted poor countries’ external debt to multilateral 
institutions could be given some relief.  This has now become another window at which 
international financial institutions negotiate with Zambia the terms under which its debt service 
payments are rescheduled. However, despite the relief that Zambia may get under the HIPC 
Initiative, estimated at about US$3.5 billion, its debt, even after HIPC has been applied, will still 
remain very high. Under these conditions, it is difficult to discuss the Zambian government’s 
policies independently of external input/influence. 
 
144. It is perhaps the IMF and the World Bank that hold the strongest bargaining position in 
Zambia’s policy-making for a number of reasons.  Firstly, in its quest to restore fiscal balance and 
to ensure that loan repayments are sustained, the IMF’s negotiating position has usually tended to 
be inflexible. The World Bank, another multilateral institution that has a long record of support to 
Zambia, has also influenced the policy trends in Zambia. The Bank had registered its concern 
during the Second Republic (1972-1991) regarding the country’s failure to adhere to the agreed 
structural reform measures and the latter’s cancellation of the adjustment programme in May 
1987. The Bank actually withdrew its assistance immediately Kaunda abandoned SAP in 1987.  
The World Bank’s increasing attention to issues of poverty has been well documented. There was 
an acknowledgement from the Bank itself that the inevitable economic contraction that resulted 
from stabilisation and adjustment policies in Zambia had created high levels of unemployment 
mainly through retrenchments as firms resorted to cost saving measures.  The impact of this on 
household food security has been significant. Both the World Bank and IMF have played an 
influential role in the Zambian government’s preparation of its Poverty Reduction Strategy Paper 
that is currently serving as the country’s strategy for poverty reduction and that emphasises 
agriculture as the main priority sector. At another level, the influence of bilateral donors on 
economic policy in Zambia has come in different forms but is largely connected to their concern 
for the sustenance of the reform process.  The Paris Consultative Group18, for example, has been 

                                                           
18 This is a group of Zambia’s main western bilateral donors. It also includes such multilaterals as the World Bank 
which, for many years now, has been the chair of these meetings. 
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active in influencing the course of policy in Zambia. The Group’s influence on the speed of 
privatisation in Zambia, particularly of the main mining company, could illustrate the degree of 
donor influence.  
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3.1 Pre-1990 Policy Results 
145. The experience of the first fifteen years of independence reviewed a number of difficulties 
with the policy measures presented in Chapter Two. In many cases, policy implementation 
proved difficult. It also appeared in some cases that policies had been wrongly conceived and that 
a deeper understanding of the problems was needed prior to policy formulation and 
implementation. Consequently, Zambia’s agricultural policies prior to the fully-fledged SAP in 
1991 produced only limited progress toward the government’s goals of food self-sufficiency.  
Agriculture failed to develop strong links with industry, and rural wealth did not grow rapidly to 
create new demands for industrial products. Diversification of the economy also proved 
impossible, although agriculture did manage to maintain its share of the country’s gross domestic 
product at around 14 percent.  In general, food production and crop diversification became 
increasingly unsatisfactory during the first decade of independence with imports growing and 
exports declining.  Overall net food imports increased threefold in real terms between 1965 and 
1975.  

146. The performance of the policy initiatives was quite mixed especially since some of them 
were founded on socialist principles that immediately clashed with the policy of liberalisation that 
was introduced, through SAP, in the mid-1980s by the Kaunda Administration. The floating of 
the Kwacha in late 1985, for example, made it difficult to implement some of the measures. The 
Operation Food Production that focused on state farms as a solution to Zambia’s food crisis 
clashed with the liberalisation policy.  Although 18 sites were identified and soil surveys 
undertaken at these locations, only two farms had reached pilot production by 1984.  The 
anticipated foreign aid to fund these farms was not forthcoming during the SAP period. Thus, in 
early 1986, the farms were handed over to parastatal companies and para-military organisations to 
subdivide and run them as small units. Similarly, the socialist-oriented cooperative movement 
literally collapsed under SAP and all the provincial cooperative unions were closed. 

147. In contrast, the large-scale and, to a lesser extend, small-scale commercial and semi-
commercial farming sector did experience considerable revival immediately some of these 
measures were put in place.  Although below average rainfall in the 1979-80, 1981-82 and 1983-
84 seasons reduced harvests, the area under maize and the marketed production showed a 
considerable expansion, a phenomenon that held promise for food self-sufficiency. The changes 
in crop pricing and taxation, combined with the foreign exchange incentives, led initially to a 
rapid response by large-scale commercial producers who increase their share of the marketed 
maize production form around 30 percent in 1979 to nearly 60 percent in some years of the early 
1980s.  Generally, smallholder producers showed slackened response to the policy-induced 
incentives and, consequently, they were slower in expanding their production. 
 
148. In general, government crop pricing proved erratic, with producer prices frequently 
announced late and exhibiting a tendency to lag behind rising production cost. These problems 
were partly the result of the complex structure of agriculture in Zambia in which farmers’ cost of 
production had varied greatly. During this period, the lowest-cost producers were the semi-
commercial cultivators who used ox-drawn ploughs. The large-scale mechanised commercial 
producers follows them. The small and medium- scale producers, primarily peasants, tended to 
have the highest production cost. With political considerations of supporting the small-scale 
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indigenous farmers while ensuring that the predominantly European commercial producers do not 
make excessive profits, crop pricing remained a difficult operation.  

 
149. There were also difficulties with the policy favouring the purchase of traditional staples 
other than maize.  The absence of proper storage facilities for these crops, in addition to handling 
and processing problems, resulted in this option failing to take off in a meaningful way. The 
attrition of the marketing network in the peripheral provinces had also been a major problem for 
all crops, including maize.  Crop collection costs in some of these areas were close to the value of 
the crops collected.  This was largely due to the low population density; the consequent distances 
between depots; the low volume of marketed production; and the sheer long distances to the 
urban markets, using poorly developed and maintained road infrastructure.  Hence, most 
scenarios suggest that market-oriented production in peripheral areas would remain unattractive 
as long as these problems of the rural hinterland persist. 
 
150. Moreover, because of the policy bias in favour of maize, infrastructure and service support 
to the agricultural sector discriminated against other equally rewarding activities in this sector 
targeted at both the domestic and external markets.  Consequently, a distorted and lop-sided 
agricultural sector emerged that was dominated by a single crop, maize, that was encouraged even 
in areas that were not suited for its production.  Maize covered, and still covers, about 70 percent 
of all cultivated land in Zambia.   
 
151. Inadequate infrastructure has been a major challenge for agricultural development. In spite 
of policy statements during the pre-SAP period that suggested government commitment to the 
support of the farming community, inadequate infrastructure and agriculture-support services had 
hindered positive change.  Such infrastructure provisions as roads, rail systems and transportation 
(vehicles) had tended to favour farmers based in urban areas while rural areas were generally 
been neglected.  Thus, surplus produce from the majority of farmers could not easily reach the 
market.  Agricultural storage facilities were, and continue to be, inadequate, a state of affairs that 
demands that grain must be transported to safe storage facilities before the onset of the rainy 
season to prevent it from going to waste.  
 

152. Government support services frequently failed to provide the quality of services expected of 
them. Inefficiency and irresponsibility towards farmers were frequent complaints, with crop 
collection depots opening late and not having inputs in stock when they were needed. Farmers 
also often experienced considerable delays in receiving payment for their crop. The extension 
service generally failed to support those farmers with the greatest needs, it’s staff tending to 
concentrate upon ‘real farmers,’ those household producing appreciable surpluses for sale and 
almost completely ignoring ‘villagers’ or subsistence producers. The Research Branch of the 
Ministry of Agriculture remained for long as one of the least reformed of the government 
services, focusing its work upon the needs of the large scale commercial farmers, and developing 
crop varieties that require high levels of input and good management, both scarce factors among 
small-scale, largely peasant farmers. Research tended to be directed to raising yields per unit area 
(intensification) while neglecting the labour factor, which was a scarce factor of production in 
many rural areas as a result of enhanced rural-urban migration. In some cases, the problems at 
this level involved a mixture of poor technical support, absence of wholehearted commitment on 
the part of extension personnel, and inadequate understanding of, or wrong assumptions 
regarding, rural society. Similar misconceptions about rural development also contributed to the 
failure of cooperative farming policy in the 1960s and were influential in the 1970 collapse of the 
Credit Organisation of Zambia (COZ). 
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153. The emphasis on high bread maize also showed a serious misunderstanding of the rural 
situation and its needs. Between 1964 and 1980, as the producer prices of sorghum and millet 
were allowed to decline drastically in real terms, maize became the sole starch staple purchased 
by the state. The adoption of hybrid maize was perceived to be the best way to secure food self-
sufficiency/food security as well as enabling small-scale farmers enter commercial production 
through, inter alia, agricultural intensification. This strategy failed to successfully achieve desired 
results due to a host of reasons that should have been anticipated. Firstly, to the extent that maize 
is ecologically suited to less than half of the country and requires new skills and large labour and 
capital inputs in comparison to other starch staples, the hybrid maize solution was not received 
and adopted enthusiastically by small-scale peasant farmers.  

154. Secondly, farmers that tried to adopt hybrid maize became dependent upon the timely 
allocation of credit, the provision of inputs and hybrid seeds, and upon good extension advice. 
None of these things were readily accessible, particularly to the poor farmers in the hinterland 
away from distribution points. The declining national resource envelope earlier discussed 
significantly reduced the capacity of the state to provide the requisite support services that are 
demanded by the hybrid seed varieties. This excessive attention to maize also encouraged farmers 
to neglect other crops and produced a major decline in the production of other smallholder crops 
such as groundnuts and tobacco, resulting in the encouraging of mono-cropping system that 
evidently threatened opportunities for crop diversification and agricultural productivity. 

155. The emphasis upon the technological package for hybrid maize and the increased use of 
tractor mechanisation to transform traditional agriculture also revealed a policy failure to better 
understand the national capacity limitations to adjust, in a sustained manner, to this radically 
different production method. The result of these experiments achieved little positive results in 
terms of agricultural intensification. More seriously, the requirements for fertiliser had become a 
serious foreign exchange burden for a country that was going through serious liquidity problems. 

156. With the emphasis on maize, cash crops generally account for less than 10 percent of the 
total hectarage of the average smallholder. It is important to note that the neglecting of cash crops 
has been a product of a faulty government assertion that food self-sufficiency or food security, 
generally, entails the cultivation of food staples (mainly maize), even in agro-ecological areas 
where these are not suitable. It is a misnomer to equate food security with the growing of one’s 
own staple, in the name of food self-sufficiency, and this long-held view has tended to 
disadvantage the cultivation of cash crops that have sufficient market value and demand to 
guarantee incomes that could better secure livelihoods, including food needs. 
 

157. It should also be noted that the poor performance of policies in the first 15 years after 
independence was to some extent a result of the circumstances in which they had to operate.  The 
most important of these was the overall deterioration in rural-urban terms of trade which between 
1963 and 1980 had led to a 65 percent fall in the price of agricultural goods relative to urban 
goods.  This came about through the influence which the urban population, and especially mining 
unions, were able to exert over the government, which in turn was a reflection of the nature of the 
dualistic economy inherited from the colonial period.  This situation made farming increasingly 
less attractive as a way of earning cash income and led to an increase in rural-urban migration 
which intensified the rural labour supply problems faced by farmers. 

3.2 Post-1990 Policy Results 
3.2.1 Macro-Level 
158. The implementation of the Structural Adjustment Programmes (SAP) in Zambia was often 
piecemeal and, consequently, the fundamental attributes of the economy were not significantly 
altered. In particular, SAP failed to sufficiently take into account poverty reduction. Nevertheless, 
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the policy of liberalisation has resulted in the demise of many state enterprises that operated 
under a sheltered market and privatisation saw the departure of highly inefficient state enterprise. 
Although significant growth has been registered since 1996 as the effects of liberalisation took 
hold, this has not been sufficient to offset the huge decline in per capita income that dropped by 
more than 50 percent in real terms between 1970 and 2000.  The growth of the agricultural sector, 
having doubled its share of GDP during the 1990s, signalled a major change in the sectoral 
composition of GDP, with mining assuming a less dominant position. Zambia’s metal exports, for 
example, declined from about 90 percent of the country’s total merchandise export receipts in the 
early 1990s to 65 percent by 2000.  During the same decade, the share of non-traditional exports, 
mainly agricultural exports, increased from 4 to 12 percent of total merchandise export receipts. 
This state of affairs reveals not only the collapsing importance of the mining sector but, on the 
positive side, an element of economic diversification, particularly towards higher value exports 
crops. 
 
159. The deterioration in the balance of payments position has resulted in running down the 
country’s foreign exchange reserves, a development that has had far reaching consequences for 
the wider economy. Moreover, the depreciation of the Kwacha has continued to adversely affect 
the productivity of most enterprises, particularly those that are import-intensive. Table 12 gives a 
summary of Zambia’s economic growth over a 30-year period up to 2000 and does reveal a rather 
depressing picture.  
 

Table 12: GDP Growth and Investment, 1971–2000 
 PRE-SAP FULLY-FLEDGED SAP 
 1971–80 1981–90 1991–2000 1991–95 1996–2000 
Average annual growth rate: 
GDP at market prices 1.0 1.0 0.6 -1.6 1.4 
    Agriculture 2.0 3.7 4.4 7.0 1.7 
    Industry 1.6 2.5 -0.5 -6.3 4.5 
       of which: manufacturing 1.5 4.3 1.3 -3.0 4.9 
    Mining and quarrying -0.6 -3.5 -13.3 -12.3 -17.9 
    Services -2.4 -0.6 2.8 -2.9 5.1 
Non-mining GDP 1.2 1.4 2.2 -1.9 3.2 
Percent of GDP: 
Gross Domestic Investment 28 15 16 13 17 
  Public  n.a. 5 8 5 9 
  Private n.a. 5 6 7 6 
  Change in stocks n.a. 4 2 1 2 
Source:  World Bank Africa Region database, derived from GRZ/CSO data.  1971–90 rates are based on a 
1977 constant price GDP series.  1991–2000 rates are based on a 1994 constant price series. 

 
160. Very little positive structural change has been registered over the years in the Zambian 
economy. During the whole of the 1990s, Zambia recorded, at 1 percent, the least average annual 
growth rate in the whole of the SADC region during the period when Sub-Saharan Africa 
recorded a 2.4 percent growth rate. This has resulted in Zambia’s GNP per capita recording the 
sharpest decline. The consequence of this has been a significant per capita decline. This weak 
economic performance has been greeted by a major decline in national savings whose levels of 
growth have continued to compromise the volume of investment that is so strategic in the much 
sought out sustained capital formation, income generation and employment creation. As the PRSP 
maintained,  
 

The real gross fixed capital formation averaged 12 percent of real GDP and portrayed 
a steady but marginal increase from 8 percent in 1990 to 15 percent in 1999.  While 
this is encouraging, the level is well below the 20 percent associated with sustainable 
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growth. If Zambia were to depend entirely on its savings, investment would be low, 
resulting in a slow rate of capital formation, income generation and employment 
creation.  

 
161. Another important macroeconomic fundamental that has impacted negatively on agricultural 
performance regards the monetary policy position and performance. At this level, the 
government’s main objective, as reflected in the PRSP, is to reduce inflation to 5 percent by the 
end of 2004 as well as the stabilisation of the financial system. Although inflation over the past 
decade has fallen, it has remained at unacceptable levels. Some encouraging signs emerged in 
2001 with the rate of inflation falling below 20 percent, which is still quite high. With respect to 
monetary expansion, the government borrowing from the Bank of Zambia has been important.  
This, in turn, is related to high external debt burden, inadequate donor budgetary support, and 
financial problems related to the ailing state enterprises. 
 
162. Lastly, with  respect to  the enhancement  of intra-regional trade in agricultural commodities,  
Zambia’s  exchange rate liberalisation has provided an added impetus to the non-traditional 
exporters to penetrate the regional export market.  Zambia is a member of both SADC and 
COMESA. In the latter, members aim to remove both tariffs and non-tariff barriers to intra-
regional trade.  Considering the speed with which Zambia liberalised its economy under SAP, 
many producers in the country complain that they are being unduly exposed to ‘unlevelled 
playing field’ in their regional trade interaction.  Hence, it is generally argued that Zambian 
exporters are being subjected to unfair competition. 
 
163. Fundamentally, Zambian exporters’ complaints during much of the 1990s were founded on 
the inter-relationship of (a) the PTA/COMESA preferential tariffs; (b) lower duty and duty 
drawbacks on inputs that were being enjoyed by the country’s neighbours, particularly 
Zimbabwe; and (c) weak capacity (explained mainly by corruption and limited manpower) to 
collect import duty,19 thus, allowing for duty evasion.  Zimbabwean producers did not pay duty 
on their imported inputs (or when they did, these are reimbursed once the finished good is 
exported).  This aspect gave Zimbabwean exporters an unfair competitive advantage over their 
Zambian counterparts that operated under SAP’s liberalised external trade policies.  Faced with 
considerable pressure from producers, the Zambian government announced in 1995 the 
suspension of duty on raw material imports which were previously subjected to a 20 percent duty 
rate.   
 
3.2.2 The Agricultural Sector 
164. Despite the positive policy changes that have emerged during the last 10 years, mainly under 
SAP, the agricultural sector’s performance has only been moderately satisfactory. The gross 
domestic product from agriculture grew at an average rate of 4.4 percent per annum between 
1991 and 2000, surpassing all other sectors of the economy.  This growth reflected diversification 
among both large and small-scale farmers, as well as an increase (from a very low base) in 
agricultural exports.  Agriculture’s contribution to GDP averaged 18 percent over the past decade. 
Non-traditional, mainly agriculture-based, exports increased from US $46.5 million in 1995 to 
US $133.9 million in 1999, thus, demonstrating the enormous export potential the sector 
possesses. The contribution of agriculture to non-traditional exports increased from 23 percent in 
1990 to 47 percent in 1999. The policy introduced in the mid-1980s under which income earned 

                                                           
19 See Kate, A (1994), Effective protection and domestic resource costs in Zambia, Lusaka, UNCTAD 
Consultancy report, Ministry of Commerce, Trade & Industry, July; and Anderson, P (1994), Capital flows 
and real economy development in Zambia, mimeo., Gothenburg University, December. 
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from exports was retained in foreign currency by the exporter aided the increase in non-traditional 
exports, in general, and agricultural exports, in particular. It is clear that the growth in agricultural 
exports in the 1990s appeared to have resulted mainly from trade liberalisation. However, this 
growth was seriously threatened by the lowered competitiveness of the sector due to high 
production costs arising from the escalated prices of inputs, especially energy and fertilizer.   
 
165. The above private sector-led developments benefited from relative price changes resulting 
from liberalisation.  But the overall outcome was depressing: for much of the late nineties, 
poverty remained at extraordinarily high levels. Despite liberalization, it became quite clear that 
the average smallholder farmer was progressively being marginalised from, rather than being 
pulled closer into, the liberalized market. The World Bank’s recent assessment of its performance 
in the agricultural sector in Zambia makes a startling admission: 
 

The quality at entry of the mid-decade ASIP was unsatisfactory, and this is to a large 
extent attributable to the Bank’s inadequate assessment of government’s preparedness to 
tackle the reorganization and strengthening of the MAFF [Ministry of Agriculture Food 
and Fisheries]… The Bank misjudged the readiness for implementation of ASIP, and as 
a result caused considerable problems for itself, the government and donors. Overall, a 
large shortfall exists between ASIP objectives and results.  The evidence shows that 
there were no improvements in support services and credit for small-scale farmers… 
These shortcomings were to a large extent attributable to the Bank’s actions or inaction 
regarding the policy dialogue and implementation performance by the government.  
Therefore, this evaluation judges Bank performance in supporting the agriculture sector 
and rural development to be unsatisfactory.20 

 
166. As can be seen from Figure 2, the real growth rate in the agricultural sector has fluctuated 
significantly, mainly due to the sector’s high dependence on seasonal rainfall, reduced 
investments and the failure to strategically position the sector according to its comparative 
advantage. 

Figure 2: Agriculture Real Growth Rates, 1992-2001 
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167. The value and variety of export commodities have also increased, thanks to improving 
stakeholder consultations and partnerships through several structures, including the Agricultural 

                                                           
20 World Bank (2002), Zambia: Country Assistance Evaluation, Operations Evaluation Department, May (draft) 
 



©Oliver Saasa (2003), Agricultural Intensification in Zambia: The Role of Policies and Policy Processes (Macro Study) 
____________________________________________________________________________________________________________ 

 53 

Consultative Forum. However, the ability of the sector to tap the resource endowment to improve 
the livelihoods of the poor has been constrained by both micro and macro factors some of which 
have been discussed earlier in Chapter Two.  Suffice to say here that private sector activities have 
been limited to a few areas, thus, exposing the long-standing duality of agriculture.  High interest 
rates, escalating inflation, decreasing purchasing power, volatile exchange rates, liquidity 
constraints and limited credit facilities have combined to limit the market integrating effects of 
the liberalization policies, particularly on smallholder farmers.  
 
168. The most significant recent developments that have constrained growth in the agricultural 
sector include the unfair trade practices with the country’s regional neighbours; low 
competitiveness; and an overall reduction in investment inflows to the sector. In particular, the 
signing of the COMESA Free Trade Area (FTA) Treaty in 2000 implies that products entering 
Zambia from other member states will not attract customs duty, thus, making such products 
cheaper on the domestic markets and heightening competition from cheap imports. This 
demonstrates the limiting role of national fiscal, monetary and price policies, that are largely 
exogenous to the agriculture sector. The sector has also over the years suffered from a reduced 
level of investment and poor resource allocation inflows from the state budget and donor 
contributions. Whilst the four-year budget for ASIP was US$350 million, the actual total 
disbursement over the period was only 53 percent, at US $184 million.  Meanwhile, the average 
GRZ budgetary allocation to the sector during the ASIP period was 4 percent of the total national 
budget. 
 
169. It is equally noteworthy that unfavourable weather conditions (flooding and dry spells); 
increasing outbreaks of livestock diseases; and overall decline in access to agro-services have all 
contributed to the slow progress of the agricultural sector. Apart from environmental factors such 
as rainfall and soil fertility, extension advise (both direct and through radio), fertiliser application, 
draught power and education all have had a significant impact on the agricultural yield rate per 
unit of opened up land by smallholders.  
 
170. One of the biggest constraints on raising yields for most crops, and particularly for maize, is 
late planting. By enabling farmers to finish land preparation early and plant in good time, draught 
power significantly affects the yield rate. The significant animal loss that occurred in the 1990s, 
particularly in the Southern and Western Provinces, not only constrained the increase in the area 
cultivated but negatively affected yield rates as well. The Zambian case clearly revealed that 
technologies that improve the time spent on land preparation are likely to positively affect the 
yield rate, hence intensification, apart from raising the area cultivated. It is, therefore, important 
to recognise this cross-relationship between livestock and crop enterprises and integrate it in the 
design of agricultural services aimed at improving both crop and livestock production, 
particularly for smallholder farmers. Furthermore, inconsistence between policy pronouncements 
and implementation; poor infrastructure; gender inequality; and HIV/AIDS have also depressed 
the sector’s growth.  Low utilisation of land because of cumbersome procedures in obtaining title 
deeds, as discussed in Chapter Two, and lack of incentives for utilisation of idle land and 
unsustainable agricultural practices also continue to inhibit the sector’s growth potential.     
 
171. Despite considerable progress made in the liberalisation of agricultural production, 
marketing and distribution, there still remained a good number of constraints that have 
compromised the attainment of positive policy results.  Grain output has been hampered by both 
natural calamities and the transitional fiscal stringency under the cash-based budget system.  
Immediately the Chiluba Administration dedicated itself to major structural reforms in the 
agricultural sector in 1991, the worst drought in living memory hit the entire Southern African 
region.  Its most immediate adverse effect was on food security and the general agricultural 
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output.  Maize production experienced the worst decline, falling from 12.2 million 90Kg bags in 
1991 to 5.2 million in 1993.  Due to the magnitude of the problem, the government was unable to 
immediately and completely liberalise maize marketing and remove subsidies.  By the 1993/94 
marketing season, nevertheless, the government had removed all maize production and marketing 
subsidies, thus, leaving the market to be in control. 
 
172. The speed of liberalisation in the agricultural sector also appears to have caused serious 
transitional difficulties for both farmers and private sector agents involved in crop and inputs 
marketing and handling.  Beginning with the farmers, under the fiscal stringency of the cash 
budget, the government was unable to pay them around August/September 1993 and, instead, 
offered promissory notes which were scheduled to be redeemed in February 1994.  The farmers 
complained bitterly about this arrangement and the entire episode brought a dark shadow over the 
not-so-harmonious relationship between the farming community and the state. 
 
173. The experience of the process of liberalisation in the agricultural sector (and in many other 
productive sectors) suggests that considerations of the timing, sequencing and speed of the reform 
process must always be taken into careful account vis-à-vis the economy’s characteristics and 
capacity constraints.  It is evident in the Zambian case that there have been serious difficulties 
resulting from the government’s attempt to simultaneously undertake far-reaching structural 
reforms as well as tough macro-economic stabilisation.  As one observer noted,  
 

the government’s strict austerity fiscal and monetary stance, dictated by the overarching 
objective of reigning-in inflation, complicated structural reform in agriculture.  In 
particular, macro-economic policy was at least partly responsible for the sector’s 
enormous financial difficulties.  Most economists now argue that most successful cases 
of structural adjustment in the Third World followed a prior successful stabilisation 
exercise.  By attempting to achieve them simultaneously, the government was running a 
significant risk that they would come into conflict.21 

 
174. With respect to the policy of marketing liberalisation, the private sector has been unable to 
respond positively and promptly to the new environment due to a host of reasons.  First, due to 
quite high positive interest rates against loanable capital from commercial banks, the private 
sector failed to fill the space left open by the government withdrawal from this service provision 
as they could not easily access marketing finance.  Consequently, considerable amounts of maize 
remained unpurchased during the 1993/94 marketing season.  This caused severe hardships to 
many farmers who needed cash payments for them to pay off their agricultural loans and be 
prepared for the next season.  Second, the private sector has been quite slow in investing in 
storage facilities. 
 
175. The problems above tended to compromise the support that the farming community in 
Zambia initially extended to SAP.  As two analysts ably summarised the anxieties, 

 
these problems undermined confidence in the agricultural reform programme and led to 
calls to reverse liberalisation.  In an anti-reform backlash, old statist and urban bias 
reflexes were reasserted throughout late 1993.  Politicians expressed the fear that 
liberalisation would result in excessive consumer food prices.  Even within the cabinet, 
contradictory statements were made about the sustainability of the programme and the 

                                                           
21 Nicolas Van de Walle & Chiwele (1995), op cit 
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desirability of rapid liberalisation, which only served to confuse economic agents about 
the government’s intentions.22 

                                                           
22 Nicolas Van de Walle & Chiwele, D. (1995), Implementing the 1990s reform programme in Zambia:  The role of policy 
learning.  Paper presented to the IAS Seminar Series, Lusaka, February. 
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Chapter Four  
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176. What exactly has gone wrong with agricultural intensification in Zambia and why are the 
challenges of food security and self-sufficiency still unresolved? How can a country so well 
endowed in resources possess such high numbers of poor people who are unable to secure their 
food requirements? This Report has identified a host of explanations. The external shocks that 
came in quick succession during the mid-1970s kicked off a trail of ‘economic disasters.’ At the 
external level, they included the rise in oil prices; worsening debt burden; and a major decline in 
copper prices on the world market. At the domestic level, poor economic policy choices that 
fundamentally centralised economic activity in state hands significantly worsened an already 
desperate condition during the period before SAP. During the SAP period, the institutional 
capacity limitations to fully take on board the known potential benefits of liberalisation 
contributed to Zambia’s failure to diversify its economy beyond copper mining, in particular. The 
neglect of agriculture further marginalised the majority of the people that depend on this sector. 
Smallholder farmers, currently constituting the group that is worst affected by poverty and came 
out of SAP more crippled than before, a phenomenon that suggests that policy matters in poverty 
reduction. 
 
177. How do the policies relate to the developments of the food situation and agricultural trends 
& intensification in the country? The analysis in this study shows that the policy choices of the 
pre-SAP era did little to address the challenges of increased agricultural yields, in general, and the 
problems posed by the urban consumers, in particular. To the extent that the government at the 
time subsidised urban consumers in spite of the economic difficulties the country was facing, it 
was clear that that kind of food security approach was unsustainable and did succeed in 
compromising any effort towards food self sufficiency. The limited investment that was ploughed 
into agriculture by the state resulted in rudimentary support towards the improvement of the 
requisite technologies that are important for improved yields. With respect to hybrid maize, for 
example, there was little consideration of the capacity of the average smallholder farmer to 
absorb what was being popularised in view of the labour shortages that has been worsened by 
unchecked rural-urban migration.  
 
178. In the light of the above, one clear message that Zambia received from the economic regime 
that existed prior to SAP was that the country’s macroeconomic policies actively undermined the 
structure of incentives to agricultural production. The Zambian government’s policy of price 
interventions, which was a component of the economy-wide control policy, clearly worked 
against the necessary incentives to increased agricultural output, generally, and intensification, in 
particular. Agricultural diversification was, thus, negatively affected in a manner that has had 
serious adverse effects on the overall performance of the sector. Similarly, the government policy 
of self-sufficiency in the country’s staple food crop (maize) was achieved at a great expense to 
other crops that possessed a comparative advantage in domestic and intra-regional trade.  
National food security had also been threatened by the policy-induced restraint on crop 
diversification. It was also clear that government subsidies on consumption not only inflated the 
huge government deficit but diverted resources away from the more productive pursuits of the 
government, including agricultural extension and supportive infrastructure provision. 
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179. Zambian experience during the SAP years, in turn, brought limited relief to the agricultural 
sector. In fact, there was (and still is) considerable apprehension regarding the degree to which 
structural reforms under the IMF- and World Bank-supported SAP could have brought about 
desirable results in the agricultural sector. For Zambia, as demonstrated in this report, industrial 
productivity declined; agricultural performance was below expectation; and many privatised 
industries closed down while the performance of those that still remained afloat were generally 
dismal. By the early 1990s when SAP was fully embraced, Zambia had reached a level where the 
UN General Assembly included it on the list of least developed countries, a clear indication that 
the country’s development strategies were not working. Despite some recent positive trends in the 
area of stabilisation under SAP, Zambia’s economic decline has remained among the worst in 
Sub-Saharan Africa. In a country with a population of around ten million people, the decline in 
per capita GDP has been greeted by real wages decline and rising unemployment. The prevalence 
of high poverty levels, currently affecting over 70 percent of the people, has become the main 
developmental challenge in the country. The high HIV/AIDS prevalence levels, currently being 
estimated as affecting some 20 percent of the population, further complicates recovery efforts. 
The majority of the people in Zambia continue to suffer from weak purchasing power, 
homelessness, and insufficient access to basic social services and necessities such as education, 
health, food and clean water.  
 
180. The post SAP period (2000 onwards) has witnessed the singling out, under the PRSP, of 
agriculture as the main driving force for poverty reduction. The Government acknowledges in the 
PRSP that the initial impact of liberalisation on Zambia’s smallholder farmers has generally been 
negative as their opportunities to access both agricultural inputs and credit have remained limited.  
Under such conditions, the government maintains that the main policy challenge is how best to 
help smallholders, particularly those in the outlying areas, to benefit from inputs and credit under 
conditions that are now considered uncertain regarding how market forces alone could correct 
this imbalance in delivery. Similarly, the new government maintains that despite its policy of 
liberalisation in the post-SAP period, it still has a role in commodity, input and resource markets. 
However, such involvement is being perceived under the PRSP to be indirect and supportive 
rather than direct and competitive. The government, for example, sees itself as the buyer of last 
resort in grain marketing. Moreover, the government states in the PRSP that it “…shall provide 
the outlying areas with appropriate and affordable yield-enhancing technologies; key inputs, 
particularly improved seed and fertiliser; efficient systems of disposing outputs, and affordable 
finance” and that it “…shall continue to encourage the development of an effective farm input 
supply system by promoting public-private-partnership (PPP) in the  input supply sectors. The 
facilitation of rural finance is singled out as “…the core of any meaningful strategy of 
empowering smallholders to steadily enter a liberalised and commercialised agricultural sector 
where competition reigns.”  
 
181. It is clear from the above that signals coming from the new government of Mwanawasa 
suggest an element of disappointment with SAP and a progressive return to development 
planning and direct government intervention in agricultural market has already been put into gear. 
The government has already launched its Transitional National Development Plan. In March 
2002, in the budget speech, the government committed itself to large subsidies and support to the 
agricultural and smallholder sector. Fertiliser was subsidised and the government announced in 
July 2003 that it will pick up 50 percent of the price of fertiliser for smallholder farmers during 
the next agricultural season (2003/2004). How realistic these intentions are in an economy that is 
currently under-performing and where the government is at loggerheads with its main donors 
over a huge projected budget overrun of some K611 billion (some US$127 million) during 2003 
seems doubtful.  
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182. Some outstanding difficulties still remain regarding the reconciliation of PRSP strategies 
with the priorities and processes given in the Agricultural Commercialisation Programme (ACP) - 
the policy document that replaced ASIP. There seems to exist presently a certain degree of 
uncertainty on the part of the government with respect to how best to move forward in the area of 
agricultural policy development. Thus, whereas the PRSP and the current government posture 
suggest the policy of direct government interventions in the market, including in the agricultural 
input and output handling/handing, the ACP sees hope in the fuller integration of smallholder 
farmers into the liberalised market and the establishment of stronger public-private-partnerships. 
 
183. From Zambia’s experience with SAP, it is evident that while economic growth is important, 
it is not sufficient for poverty reduction. Although sustained growth is imperative for poverty 
reduction, increasing inequality has serious adverse effects that dampen the efficacy of growth in 
realising the desired goals. There is mounting evidence that economic growth contributes most to 
poverty reduction only when it expands the productivity, employment, and wages of poor people, 
something that is not happening in Zambia presently.  There has been an increasing recognition of 
the reality that an important first step in any country is to make poverty reduction a priority 
objective of the national development policy.  
 
184. Turning specifically to the agricultural intensification, a number of conclusions could be 
drawn from the analysis in this report. The agronomic characteristics of Zambia make it 
obvious that the country is well-suited to a variety of agricultural enterprises. The highest 
potential for agriculture is found in Zone III which is a high rainfall area and one that 
recorded the highest yield rates in the 1990s. This is good for the country because it is 
this zone that has the largest arable land which remains unexploited. A combination of 
strategies that would open up unexploited land through the provision of infrastructure 
such as roads, electricity, telecommunication facilities and technologies would increase 
land brought under cultivation, thus, improving the country’s self-sufficiency in food.  
An aggressive oxenisation programme would yield important results. Although Zone II 
has traditionally been Zambia’s bread basket, recent climatic changes has made 
agricultural production vulnerable to weather conditions, particularly in the southern 
parts of the region.  
 
185. Another area that deserves attention regards human resource development. The 
weak human resources available to agriculture have constrained the attainment of 
Zambia’s agricultural potential. The ability of farmers to receive and process information 
on new farming practices is limited by the low skills and poor health of the rural 
population. The dwindling rural population, caused mainly by rural-urban migration in 
this highly urbanised country, should be checked through, inter alia, the improvement of 
the rural conditions in order to create pull factors that will send people ‘back to the land.’ 
This should be addressed by investing more in rural-based social sectors facilities (e.g. 
education, health, water, and sanitation) in order to improve the quality of the human 
resources. 
 
186. The low levels of technology, this study has also revealed, is not improving the 
resource productivity to the level required in order to raise incomes and accumulate 
wealth. Most farmers continue to rely on simple farm implements, such as hand-hoes, and 
few have access to draught power. While Zambia’s resource base seems vast, unless new 
technologies are adopted, not only will growth of the rural population increase pressure 
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on the land but rural poverty will also continue to prevail in the smallholder sub-sector. 
Technologies appropriate to the conditions of rural-based smallholders that enable people 
take advantage of Zambia’s abundant land should, therefore, be introduced urgently. The 
role of research and extension at this level cannot be over-stressed. 
 
187. Similarly, the role of the country’s land tenure system in agricultural productivity and 
intensification should be understood in the correct context to the extent that it continues to check 
the smooth entry of the average small-scale farmer into the liberalised market. It is important to 
recognise the peculiarities of the Zambian case with respect to the degree to which the land tenure 
system, unlike in the average developing country, compromises agricultural intensification, in 
general, and land development/productivity, in particular. Firstly, in a country where the majority 
of peasant farmers are classified as extremely poor and where liberalisation has resulted in the 
subsequent collapse of parastatals bodies that were the sole lenders to smallholder farmers 
without calling for collateral, the small-scale farmers have been starved of investment capital. 
Most of the non-governmental institutions that currently assist smallholder farmers are 
inadequately equipped (logistically or financially) to meet the growing demand for support from 
this category of farmers that is scattered across a wide countryside and often located in 
inaccessible hinterland. The earlier discussed weaknesses in institutions such as micro-financial 
institutions that support smallholder farmers need to be addressed.  
 
188.Secondly, the SAP-induced withdrawal of government subsidies has resulted in severe 
difficulties for peasant farmers with respect to the modernisation of their agricultural practices. In 
the absence of easily accessible institutions that lend to farmers without collateral and to the 
extent that the only dependable asset that is owned by most of the smallholder peasant farmers in 
Zambia is land, it is clear that having title to that land is pivotal to their prospects for accessing 
commercial banks for loans. Thus, although in the micro report, it is reported that more than 90 
percent of the ‘customary tenure’ farmers interviewed stated that they do feel secure on their land 
and that they experience full control of their resource, this should not be interpreted to imply that 
they have sufficient access to the requisite financial resources that are needed to guarantee 
agricultural intensification, in general, and productivity enhancement, in particular. Rather, it 
suggests that, to a significant degree, the average ‘customary tenure’ farmer is not fully aware of 
the potential yields at his/her disposal if investment in land development could be effected. This 
is itself a reflection of the current weak link between research and extension. Under such 
conditions, title deeds and land collateral is an important consideration even though there is no 
land scarcity in Zambia.  
 
189. In conclusion, it is clear from this study that agricultural intensification shall continue to be 
checked in Zambia by a disabling policy environment that is yet to take the first meaningful step 
towards effective support for smallholder farmers that still account for the largest share of 
agricultural production in the country. 
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